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ABSTRACT 
This thesis^is concerned with conflict and conflict 
management in urban planning. It starts from the prem.ises 
that (a) conflict is an important element in urban 
planning; that (b) it has not been adequately considered 
by urban planners in the past; that (c) lessons can be 
learnt from the many other disciplines v;hich do give 
conflict its proper place; and that (d) through doing this 
it is possible to improve the management of urban planning 
conflict. The thesis deliberately considers conflict 
management as something wider than, but including, conflict 
resolution. 
The overall approach is firstly to explore the concept 
of conflict and the relationship of conflict to human 
society, to explore the nature of urban planning and then 
to combine these explorations of theory into a typology of 
areas of conflict relevant to urban planning. In doing 
this, definitions are derived for both "conflict" and 
"urban planning". Throughout this initial exploration 
emphasis is placed on the ambivalent attitute society and 
urban planners have to conflict. The nine areas considered 
in the typology are: (a) organizational conflicts; (b) 
professional conflicts; (c) individual or personal 
conflicts; (d) social conflict; (e) political conflict; 
(f) international conflicts; (g) conflicts over resources; 
and (h) conflicts arising from the use of urban planning 
techniques in practice. Throughout the thesis emphasis is 
(V) 
placed on the fact that urban planning is both an 
intellectual discipline and a field of professional 
practice. This leads to an emphasis on the importance of 
implementation in the urban planning process and on the 
place of conflict in implementation. The thesis also 
addresses the question of the restricted role of the urban 
planner in the total urban planning process, an im.portant 
factor in assessing his role in conflict management. 
Although each of the nine areas of conflict is 
considered in some detail, the greatest attention is paid 
to organizational and professional conflicts, particularly 
role conflicts and inter-organizational conflicts. The 
general theory reviewed and organized earlier is applied to 
the Queensland local governm.ent context through these. The 
basis of this application is a questionnaire survey of 
Mayors/Chairmen, Clerks and Planners in appropriate 
Queensland local authorities. Additional illustrative 
material was gained from extended case studies and from 
examples quoted in the public record. 
Having clarified the importance and characteristics of 
urban planning conflict, the second major section of the 
thesis is devoted to conflict management. Firstly it 
investigates the range of conflict management mechanisms 
available and the end states which can be reached, all in 
terms of general theory. In the light of these findings a 
critique of current methods in use in urban planning is 
undertaken. 
(vi) 
The last part of the thesis draws together the lessons 
learnt about conflict and the lessons for conflict 
management, in both cases utilizing material from the 
survey to link theory with practice. The last chapter then 
develops a model of the conflict management process 
applicable to urban planning* 
A number of threads run throughout the thesis. One is 
that conflict is a powerful and ubiquitous social force 
which is poorly understood by urban planners; another is 
that conflict is not necessarily destructive; a third is 
that conflict can be regulated and managed; and a fourth 
is that both the resource focus and the administrative 
structure of urban planning make it prone to certain types 
of conflict. The thesis concludes that paths to the 
management of conflict are available. By indicating these 
paths and showing how they relate to the structure of both 
conflict and urban planning, it hopes to make a 
contribution to both urban planning theory and urban 
planning practice. 
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CHAPTER ONE 
INTRODUCTION AND BACKGROUND 
There has been a gradual change in the level and the 
nature of the world economy since the 1960's. The change 
has been more rapid in some countries than in others. The 
use of the "oil weapon" by the Arab countries in the 1970's 
emphasised the relatively fragile nature of world economic 
conditions. 
The reaction of urban planning to these fundamental 
structural changes was slow.(Rex 1968). A proportion of 
the profession appeared not to notice what was going on 
(1). They still saw their role as the containment 
of excessive growth, and the direction of development into 
socially acceptable avenues, in both cases accepting rapid 
growth as a primary condition of the urban system. Some 
urban planners began to revise their ideas and focus their 
expertise on making better use of limited resources, as did 
other professionals in the built environment, notably some 
architects. The gradual realisation of the fundamental 
limitations on resources also led to a reappraisal of basic 
(1) Throughout the thesis, neuter gender terms have been 
used wherever possible to describe urban planners. 
Where this was impossible, the terms "he" and "his" are 
intended to convey also "she" and "her". This usage 
was particularly necessary when the survey described 
later is being discussed, as in practice the majority 
of Mavors, Chairmen, Clerks and Planners in Queensland 
are male. The implied use of the feminine gender is 
intended to cover, albeit unsatisfactorily, the 
minority of women in some of these roles. 
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values. This reappraisal, and the growing acceptance of 
the likelihood of social conflict occurred and is still 
occurring in many Western countries. (See, for example, 
Burton and Murphy 1980). and The issues, and how they 
affect urban planning, were admirably summmarised by the 
Urban Affairs Committee of the New Zealand Environmental 
Council (1980). In its chapter on Social and Cultural 
Unrest, in a report on Urban Concerns, the Committee said: 
"In terms of economic recession and unemployment 
such as New Zealand is presently experiencing, 
inequalities and differences between social and 
cultural groups are heightened and unrest 
increases..."(p.6) 
The Committee discussed the various social changes 
occurring in New Zealand, and then noted: 
"Four broad trends should be noted in these 
changes: 
- A growing social differentiation as more people 
find their identity, cultural roots, and purpose 
within minority groups. 
- A growing feeling of socio economic disparity as 
those that have a resource (i.e., a home, job 
skill and income) can adjust more readily to the 
rising cost of living. 
- A growing diversity of life styles, attitudes and 
community expectations which are presenting urban 
planners with conflicting objectives. 
- A growing distrust by many citizens of the 
processes of government."(p.8) 
These underlying conditions apply also in Australia. 
They have led to increased social conflict, gradual changes 
in social values and as the Committee notes, are 
"presenting urban planners with conflicting objectives." 
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The importance of conflict for urban planning and 
other built environment professions was pointed out by Pahl 
even in 1968: 
"The built environment is a result of conflicts in the 
past and present, between those with different degrees 
of power in society -- landowners, planners, developers, 
estate agents, local authorities, pressure groups of all 
kinds, insurance companies, etc. As the balance of 
power changes and ideologies rise and fall so the built 
environment is affected. It is a continuing situation, 
with the past constraining the present and together 
bindinq and limitinq the future." (Pahl 1968; quoted in 
Blair 1973, p.33). 
If urban planners are concerned in the allocation and 
re-use of limited resources, it is important that the 
values underlying the allocation are clear, as well as 
being acceptable to the client community. And it is also 
important to note the wide range "resources" with which 
urban planners are concerned, as implied by Pahl and the 
Urban Affairs Committee. 
A further issue relates to this reappraisal of values. 
It is the upsurge in value-committed, activist, 
conflict-based approaches to both the theory and practice 
of urban planning (as well as geography and other related 
disciplines). Many of these approaches were based on 
Marxian or neo-Marxian tenets. They emphasised the 
inequities of the current distribution system of resources 
(including land), the differing values held by different 
social classes and the complexities of the interactions 
between economic and social forces. Yet they appeared to 
rely heavily on arcane theory or dogma, somewhat 
Page 7 
mechanistic concepts of class relationships and an unproven 
reading of capitalist history. (See Elliott and McCrone 
1982, pp.11-20). The application of the theories outside 
the capitalist world did not seem to measure up to 
expectations. (Narkiewicz 1981). They appeared not to 
offer implementable solutions. A number of Utopian 
thinkers, in this case including the Marxists, seemed to 
the author to offer better conditions but only after a 
total upheaval of social conditions, something which on 
current indications seemed a long way off. Put simply, the 
problem was, "What do urban planners do to reduce social 
inequalities until the revolution arrives?" 
It had become obvious that social conflict was an 
important aspect of social life but that it had not been 
given adequate attention by urban planners, and what 
attention had been paid to it was more often than not along 
committed ideological lines. Although this Introduction 
started by noting recent changes in economic conditions and 
the distribution of resources, and although these changes 
have drawn the attention of urban planners to social and 
distributive conflicts, they are in fact only part of a 
much wider picture. Human conflict is an important element 
in all aspects of the human condition, for there are many 
types of conflict. 
As the body of this thesis will attempt to show, 
conflict is seen as both ubiquitous and basic in human 
affairs. It has long been part of social affairs (Holsti 
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1965; Brunt 1971; Davis and Woodman 1972). If one 
accepts this, then approaches to urban planning should be 
judged at least partly on how adequately they deal with 
conflict. 
The approach taken by Hudson (1979) is seen as a 
relevant starting point. He evaluates five theories of 
urban planning (synoptic, incremental, transactive, 
advocacy, and radical), and sets up a list of six criteria 
for their evaluation. In expanding on the criterion of 
"Theory of the public interest", he asks: 
" should conflicts that arise among groups in 
connection with planning be underplayed in favour 
of seeking consensus? Or should they be focal 
points for defining communities of interest and 
promoting organized efforts to achieve a more just 
distribution of benefits?"(p.392) 
Hudson claims that two of the five theories are based 
on conflict models of t e public interest (radical and 
advocacy), two are based on dialogue and bargaining among 
plural interests (incremental and transactive) and one 
largely ignores or avoids issues of conflict by referring 
to a unitary concept of the public interest 
(synoptic)(p.392). 
There are areas of conflict in urban planning in 
addition to the socio-political areas identified by Hudson, 
and these are intimately connected to the structure and 
focus of urban planning. (Bate and Maries 1978). It is 
appropriate, however, to join Hudson in asking how urban 
planning evaluates and handles these conflicts. 
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One can add to this growing recognition of social and 
political conflicts the continuing gap between the creation 
of plans and their implementation, something that has 
always faced the practicing urban planner. (Forester 
1980). And conflict of various forms was an obvious 
barrier to implementation: professional conflicts, 
conflicts of goals and priorities, conflicts amongst the 
actors in the urban planning process, and even in some 
cases, conflicts of nations. As Williams showed, the v;ork 
of the (U.K.) Ombudsman included a high proportion of 
public complaints over urban planning (Williams 1977). 
Here conflicts had arisen between the urban planning 
function and the public whose interests is was trying to 
protect. 
Conflict is a complex and subtle concept. It is 
apparent that 'classical' urban planning theories regard 
conflict in a negative fashion, yet the range of people who 
have noted its potentially beneficial aspects include 
T.S.Eliot: 
"I...suggest that both class and region, by dividing the 
inhabitants of a country into two different kinds of 
groups, lead to a conflict favourable to creativeness 
and progress. And...these are only two of an indefinite 
number of conflicts and jealousies which should be 
profitable to society. indeed, the more the better: so 
that everyone should be an ally to everyone else in some 
respects, and an opponent in several others, and no one 
conflict, envy or fear will predominate... 
I may put the idea of the importance of conflict within 
a nation more positively by insisting on the importance 
of various and sometimes conflicting loyalties."(T.S. 
Eliot, in "Notes Towards the Definition if Culture." 
quoted in Gluckman 1966, p.2) 
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It seemed to this author that the role of conflict had 
been played down, if not totally ignored, and erroneously 
so, by many traditional urban planning approaches. Urban 
planning failed to recognise what seemed to me to be 
crucial characteristics: 
that conflict is a powerful and ubiquitous social 
force; 
that conflict is not necessarily totally destructive, 
and can in fact have beneficial effects; 
that the level and type of conflict can be regulated 
and managed; and 
that urban planning is closely intertwined with both 
conflict and conflict management. 
If urban planning was to overcome these deficiencies 
it needed firstly to understand fully the concept of 
conflict and how conflict relates to urban planning and 
secondly to widen its understanding of conflict management. 
This thesis attempts to overcome these deficiencies. 
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CHAPTER TWO 
METHOD AND STRUCTURE 
2.1 Background 
The approach used in this study was shaped by a number 
of factors, the over-riding one being that it was carried 
out by a geographer/urban planner in the context of a 
university Department of Regional and Town Planning. 
It was necessary to go beyond the boundaries of urban 
planning to find much of the theoretical material used in 
the study, for urban planning conflicts often involve 
activities which are the core matter of other disciplines. 
Authors whose works are of direct relevance to urban 
planning conflict can be found in organization theory (Katz 
and Kahn 1978), peace science (Erturk 1978; Mitchell, C. 
1980; 1981), policy analysis (Vickers 1972; Wildavsky 
1973, 1979), sociology ( Glass 1966; Gans 1972; Simmie 
1974; Mullins 1976; Western and Wilson 1977), 
anthropology (Perin 1977), industrial relations (Hawke 
1979), social psychology (Gamson 1966; Sennett 1970), 
economics (Boulding 1962), and geography (Cox 1973; Cox 
and Agnew 1974; Cox, Reynolds and Rokkan 1974; Mitchell, 
B. 1979). The study is thus multi-disciplinary as are, to 
a greater or lesser degree, most of the references cited 
above. 
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Derived from these characteristics are important 
factors which helped to shape the method and direction of 
the study. After being introduced briefly each is then 
discussed in more detail later. 
1. The fact that the general field of investigation is the 
social rather than the physical sciences. The subject 
under study is a human phenomenon, in human society 
and clouded by human beliefs and values; 
2. Being multi-disciplinary it is subject to certain 
inherent dangers which had to be avoided; 
3. The study could not have proceeded without first 
assuming that the various conflict studies all relate 
to a phenomenon which has common underlying 
characteristics despite its various manifestations. 
This assumption need not mean that all characteristics 
of conflict in all the situations in which it occurs 
need be the same; but rather that there are 
sufficient common threads for valid generalisations to 
be made; 
4. The study needed to acknowledge urban planning as a 
practical profession as well as an academic 
discipline. Where the dictates of scholarship and the 
search for truth could not provide clear selection 
criteria (as, for example, in the areas of conflict 
which should be given the greatest amount of 
attention) the criterion of practical utility to the 
profession was applied; 
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5. The virtual ubiquity of conflict in urban planning 
inspired the modest hope that conflict may provide the 
basis for the construction of important theory; but 
this hope was tempered by the fact that no general 
theory of conflict has yet been developed despite the 
plethora of studies undertaken to date; 
6. The examples and empirical evidence which form part of 
the study needed to fulfil three main functions: 
(i) to provide sources of ideas on the types of 
conflict situation faced by urban planners and the 
ways these conflicts are managed; 
(ii) to provide illustrative evidence of the 
applicability (or otherwise) within urban planning 
of the concepts developed outside the discipline; 
and 
(iii) as far as possible, test ideas developed in the 
study. 
The ideas were applied to the Queensland urban 
planning context as this was the most readily accessible. 
Thus, the testing (and illustrating) of ideas is limited by 
this constraint. But Queensland urban planning is based on 
approaches developed in Britain (and to a lesser extent, 
the United States) and conflict theory claims wide 
applicability. Thus it is likely that the ideas developed 
here will have application outside Queensland. Certainly 
they have not been shown to be inappropriate to this local 
context. 
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Each of the six factors will now be considered in 
greater depth. 
2.2 Social Science 
Conflict is a form of human relationship, or if it 
occurs outside human affairs is important to man because of 
human values applied to it. Thus, this study of conflict 
in urban planning falls within the general ambit of the 
human, or social, sciences. 
This is not the place to develop a critique of method 
in the social sciences. The study has benefited by 
reference to some of the standard works in the subject 
(e.g. Kaufmann 1958; Kaplan 1964; Kuhn 1970; Popper 
1972; Harvey 1973; Bernstein 1976; Chalmers 1976; and 
Gregory 1978), and particularly the arguments of Gerke 
(1966). The social sciences have a greater need than the 
physical sciences, though both do have this need, to 
recognise the importance of the "theory-dependence of 
observation" (Chalmers 1976, p.20), and the biases that may 
be imported deliberately or unconsciously into 
investigations. Conflict has many ideological overtones; 
it arouses great passion; and it is a fundamental element 
in many views about the proper conduct of human affairs. 
The dilemma faced in this study was faced by Saunders 
(1981) in a related context: he identified four competing 
theories claiming to represent the relationships between 
community power and the state and discusses them as a 
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preliminary to choosing one of them as the most appropriate 
for his purposes. (p.29). After discussing the competing 
theories, he raises the question of the empirical testing 
of them and later, the basis on which one theory may be 
preferred over another. This is within the context of a 
"...widespread flight from positivism in recent 
years."(p.38). He claims that there is general agreement 
"...that theory plays an important role in the 
determination of the 'facts'; that what we 'see' is in 
some sense theory dependent. This, however, raises the 
question of how theories can ever be tested against 
empirical research findings." (p.38). Two common 
responses, he notes, are to "...retreat into cognitive 
relativism" or to "...reject the fact-theory division 
altogether." (p.39). The latter approach is that taken by 
Althusser (1969), who follows Marx in claiming that the 
real world can never be known directly but can be 
reconstructed in thought through a process of theoretical 
production somewhat like the processes of material 
production (Saunders 1981, p.39). Althusser's approach 
does not, however, give a reason for supposing Marxist 
theory (or any theory) superior to any other theory. 
Heath (1979) links a similar dilemma in the field of 
environmental design to the wider philosophical "problem" 
of relativism. Complete relativism, related to human 
values, is a condition where all values depend on 
individual choices. But if action is to occur, some views 
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must be rejected so that by elimination a view can be 
adopted. For this to occur, tests must be applied to 
theories. "The process of testing is one of 
objectification, that is, the statement of views in a form 
which permits them to be debated, and a debate in which the 
available arguments are assembled and presented." (p.3). 
Heath asserts that testing "...will be based on logic and 
observation or some combination of the two." (p.3). He 
also notes that the theories rejected will probably contain 
some elements of truth, so the theory selected cannot be 
expected to be the sole repository of truth. 
Such testing is impossible if the theory-fact division 
is collapsed. Saunders proposes that theories must not be 
"self-confirming tautologies" but must be able to support 
the possibility of "disconfirming instances" then show ways 
that these may be identified by empirical research 
(pp.39-40). Both Saunders and Heath incorporate the ideas 
of Popper (1972) in their argument. 
This present study has both had to make choices 
amongst current theories of conflict and develop hypotheses 
about conflict in urban planning. The approach adopted is 
that of Saunders and Heath. Theories were judged on the 
basis of logic and the empirical observational evidence 
available. Hypotheses were formulated so that 
"disconfirming instances" were possible. However, in any 
science "disconfirming instances" may result from either 
incorrect hypotheses or from incorrect or value-laden 
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observations. The distinction between the two is often 
unclear in particular cases, particularly in the social 
sciences. 
However, the study finds value relativism 
unacceptable. The values to be accepted need considerable 
discussion, and for these reasons it has been necessary to 
devote a whole Chapter (Chapter Four) to an analysis of the 
roots of philosophical and social beliefs about conflict in 
society and to clarify in that Chapter the values 
underlying this investigation. 
2.3 Multi-disciplinary 
As more work has been carried out on conflict from 
outside urban planning than from within it, and as no 
single science contains sufficient intellectual resources 
to investigate the full range of conflict situations, a 
multi-disciplinary approach was necessary. 
An immediate problem is that approaches to conflict 
are embedded within the structure of ideas and theories and 
laws which go to make up the various intellectual 
disciplines. One can understand each approach to conflict 
only by understanding something of the fundamental ideas of 
the particular discipline. It would take many lifetimes to 
gain complete competence in every one of the disciplines of 
importance to conflict studies so the only reasonable 
approach was to rely heavily on appreciating the basic 
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concepts of each relevant theoretic structure and 
extracting their ideas about conflict only with great 
caution. 
Because the study is located within the discipline of 
urban planning the specific themes chosen are those of 
greatest importance to urban planning. This final 
selection may diverge from the priorities of the source 
disciplines. The need for selection meant that individual 
schools of thought could not be dealt with in the detail 
many of them deserve. Great care has been taken, however, 
to ensure that the ideas selected are treated fairly, and 
that they are not misrepresented. 
Others have had to face the same problem in the past. 
The dangers and hopes were eloquently expressed by Sir 
Geoffrey Vickers in his discussion on policy-making: 
"My enquiry has led me further than I expected. 
I have had to question sciences in which I am not 
professionally qualified and sometimes to supply 
my own answers, when things seemed ambiguous, 
inconsistent or absent. I present the results 
with humility and without apology. Even the dogs 
may eat of the crumbs which fall from the rich 
man's table; and in these days, when the rich in 
knowledge eat such specialised food at separate 
tables, only the dogs have a chance of a balanced 
diet."(Vickers 1965, p.11). 
The second major problem encountered in 
multi-disciplinary approaches is that of ensuring that only 
isomorphic concepts and models are linked when analogies or 
theories are carried from one discipline to another. 
Cumper shows that this problem is more likley to be 
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encountered in some fields than in others: 
"Where disciplines operate in generally different 
fields but are linked by a common theoretical 
base (as,say, biochemistry and mechanical 
engineering depend on a common stock of ideas 
about molecular and atomic structures) the 
problem of joint application is much less than 
where disciplines operate in the same field but 
with different intellectual bases (for example, 
biochemistry and psychiatry)" (Cumper 1968, 
p.248) . 
In this study it is the subject matter (conflict and 
its management) rather than the fund of ideas which is 
common. However, as conflict and related types of human 
interaction (competition, order, harmony and tensions, for 
example) are fundamental to most social sciences and each 
discipline has developed at least part of a coherent system 
of ideas about them, they are in reality both common 
subject matter and common intellectual bases. For example, 
social psychology, sociology, political science, government 
and urban planning all consider the conflict relationships 
amongst social groups, the distribution of decision-making 
amongst them and the legitimacy of decision-making; and 
there has been a long history of the interchange of ideas, 
many based on the same original philosophical foundations. 
(See, for example, the inter-disciplinary work in the field 
of citizen participation in urban planning by Fagence 1977 
and 1979). The multi-disciplinary nature of this study is 
apparent throughout, but is especially in evidence in 
Chapters Six to Nine (where the various forms of conflict 
in urban planning are discussed, but concepts from a range 
of other disciplines are used to structure and fill out the 
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arguments) and Chapter Eleven (where the range of ways by 
which conflict can be managed is investigated). 
2.4 Conflict as a Phenomenon 
Is it possible, in fact, to make generalisations about 
conflict? The question arises whether there is, underlying 
all the various approaches in the multiplicity of 
disciplines that consider conflict, a single identifiable 
phenomenon. It may be that social group conflicts are so 
different from conflicts between individuals, and 
resource-based conflicts so different from international 
conflicts, that no valid general patterns can be found. On 
the other hand conflict may be such a widespread phenomenon 
that it may be possible to identify a generic activity of 
'conflict' analogous to the generic activities of 'design' 
and 'planning' which many architects and urban planners 
claim exist. 
These two questions were approached through a survey 
of the existing literature on conflict studies. It was 
felt that the question posed is incapable of empirical 
testing. Chapter Three is devoted to this analysis. 
2.5 Urban Planning 
Urban planning is a relatively young academic 
discipline. The mixture of theory and practice within it 
makes it similar in some ways to architecture or medicine. 
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but different from many other areas of intellectual 
activity such as geography, social psychology, sociology or 
anthropology. This is not to say that these other 
disciplines do not make a real contribution to the practice 
of human affairs; but rather to emphasise that theory in 
urban planning has a very strong link to practice and to 
action. (See, for example, the discussion by Friedmann and 
Hudson 1974, paralleling that of Argyris and Schon 1976). 
As a profession, however, urban planning is only a 
twentieth century phenomenon, so that there is as yet only 
partial agreement on its central focus, on its boundaries, 
and over the emphasis to be placed on particular parts. 
Galloway and Mahayni (1977) discuss these changes in terms 
of Kuhn's (1970) concept of discipline "paradigms. There 
is, also, some discrepancy in terminology. The need to 
clarify the nature of urban planning and to clarify its 
standing as a profession is clear, especially as these two 
factors would need to serve as criteria in choosing areas 
in which the investigation was to concentrate. They would 
also serve as guides in the selection and rejection of 
material from other disciplines. Again, investigations 
into the nature of urban planning and into the nature of a 
profession are best carried out with reference to the 
existing literature rather than through empirical research 
(at least in the context of this study). Chapter Five is 
devoted to this analysis. It includes also an explanation 
for the use of the term "urban planning" throughout this 
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report. 
2.6 Theory 
Approaches to both conflict theory and urban planning 
theory are bedevilled by the problem of choosing the 
appropriate level of analysis. In both cases a wide and a 
narrow focus are supported by conflicting groups of 
scholars. 
There have been a number of attempts to derive a wide 
'general' theory of conflict; but each of these in 
practice tends to have a specific focus: for example, 
Boulding (1962) in economics and international relations; 
Simmel (1955) in group relations; and Schelling (1970) in 
international relations and game theory. A number of 
writers specifically deny that there is as yet a general 
theory of conflict (Fink 1968; Horton 1970; Dougherty and 
Pfaltzgraff 1971; Mack and Snyder 1971; and Mitchell 
1981). There appears from this to be little hope of 
developing a grand theory of conflict applicable in all 
conflict situations. Many focussed conflict studies, on 
the other hand, lack any wider application (e.g., Lumsden 
1973; and Orgel 1981), and a detailed study based on one 
theory could only be at the expense of the many other 
theories currently in use. 
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Current urban planning approaches to conflict and 
conflict management appear to be largely ad^  hoc, to be 
without a basis of theory and frequently to fall far short 
of success (See Chapter Twelve for a critique of current 
methods of conflict management). Although there are a 
number of wider approaches to urban planning theory 
(Friedmann 1973; Faludi 1973; Friedmann and Douglass 
1975; Gillinqwater 1975; Camhis 1979; Forester 1980) 
these do not adequately deal with conflict theory. Urban 
planning theorists that do deal with conflict tend to do so 
from a conflict-based ideological postition (e.g., Simmie 
1974; Castells 1977, 1978, 1980; Ravetz 1980; and 
Mingione 1981). The problem faced in this thesis thus was 
the level of theory appropriate to a study of conflict in 
urban planning. A comprehensive, all-encompassing theory 
of conflict was not sought; but neither was a specific, 
detailed approach using an individual case study or a 
particular theory. The approach chosen parallels that of 
Meyerson (1973), developed by Robinson (1973), using a 
"middle-range bridge" between the comprehensive long-range 
function of the urban planning agency and the short-range 
project-based function. Meyerson argued that "...the 
framework required by the people who make some of the key 
decisions in both private and public community development 
is not provided by project-planning. Nor is the urgency of 
these decisions met by the kind of long-range comprehensive 
planning we usually do." (p.129). He concludes "...that a 
middle ground is needed." (p.129). A similar conclusion 
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was reached in relation to the level of theory to be 
tackled in this study. A middle ground which links the 
practice-dominated project level and the theory-based 
comprehensive approach to urban planning conflict is 
needed. 
In taking this approach the study has deliberately 
chosen one of the approaches to urban planning theory 
identified by Prost (1976) in preference to the other. 
Prost's two approaches are (p.33): 
(i) one that draws from: 
(a) fields of knowledge already constituted as 
disciplines [in the present case, for example, 
political science and organization theory]; 
(b) from specific theories [in this case, for example, 
games theory]; and 
(c) from general theoretical fields [in this case, for 
example, general systems theory and policy 
analysis]; or 
(ii) one that works from a prior definition of urban 
planning and finds a suitable paradigm [a well known 
example is that of Faludi (1973)]. 
The first approach, (i), was felt to be more 
appropriate to the 'middle-range' procedure than was the 
second. As a method, it could more readily incorporate the 
wealth of information already available. 
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By itself, however, it does not provide a strong 
methodology. The approach adopted in this thesis has been 
strongly influenced by the Position Paper of Healey, 
McDougall and Thomas (1980). That paper attempted to set a 
framework for discussion amongst participants at a 
Conference on "Planning Theory in the 1980's". The authors 
have been concerned in the debate over the theory base for 
urban planning of some time. Specifically, they are 
concerned about (a) the need for a link between practice 
and theory, and (b) the most appropriate social theory(ies) 
on which to base this practice. Their paper set out to 
Provide a framework for a dialogue amongst the approaches 
to planning then (and now) current. They showed that, at 
least in the United Kingdom and the United States, the 
earlier "urban design tradition" of urban planning became 
dominated in the 1960's by procedural planning theory 
(p.l). Procedural planning theory derives from a general 
systems model, where urban planning tasks are "pursued 
through a problem-solving technology based on rational 
procedures and methods for decision-making"(p.5). To the 
authors, it can be seen as "contentless" and "contextless", 
and it proposes that "what is rational can be demonstrated 
scientifically or logically."(p.6). 
They demonstrated that during the 1970's this theory 
was confronted with a number of problems which exposed its 
fundamental weaknesses (pp.11-17), leading to the "collapse 
of the dominance of the procedural planning theory 
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position."(p.1). However, the decade also saw "the failure 
of any other theoretical position to establish 
dominance."(p.l). 
The six other theoretical positions which are 
currently competing for dominance all developed from or in 
opposition to procedural planning theory. Along with (1) 
procedural planning theory itself, Healey, McDougall, and 
Thomas list the approaches as: 
(2) incrementalism and other decision-making methodologies 
(3) implementation and policy 
(4) social planning 
(5) political economy approach 
(6) the new humanism 
(7) pragmatism (1980, p.4.). 
Incrementalism addresses two critical issues, (a) what 
is the most rational way of proceeding given unsatisfactory 
information and difficult political circumstances, and (b) 
how to connect decision-making methodologies to the 
contexts in which they are used. It emphasises concepts 
such as organizational learning, the development of 
theory-in-practice, connective planning, and contingency 
theory, in addition to incremental approaches per 
se^ . (pp. 6-7) . The approach was developed to take account of 
the political nexus of urban planning and the conflicts it 
faces, but it is deficient in not addressing directly the 
political goals and ideologies within which it works. Its 
political beliefs are implicit, but generally protective 
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and supportive of the status quo.(pp.19-20). 
Social planning and advocacy planning both maintained 
the same general method as procedural planning, but 
accepted that society is composed of groups with different 
interests. Each then set out to promote opportunities for 
all to achieve the conditions of life they seek, and so 
usually set out to direct or use power and resources in the 
interests of the powerless, the "have-nots", and the poor. 
Generally, each works within the existing social structure, 
although they may challenge parts of it (pp.7-8). In 
practice, these attempts have not been very successful, 
partly because they were ambiguously valued by urban 
planners themselves: on the one hand, it was considered 
necessary for affected groups to participate in the process 
of plan making and decision-making, but on the other hand, 
participation greatly reduced professional autonomy, the 
recognition of professional skills, and general efficiency, 
(p.20). Urban planners tended also to overestimate their 
power in the face of opposition from larger interests 
(power lobbies, bureaucracies, and entrenched interests). 
In the United States, Federal Government funding was 
necessary to support many of the advocacy activities of 
urban planners at the local level; so that when this 
support dried up, the professionals by themselves did not 
' ve the resources to continue to aid community groups. 
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The new humanism is still generally untried, but is 
based on an idealistic search for a societal organization 
based on individual (or small group) interaction .(p.9). 
The pragmatic approach is one which effectively 
abandons theory in the interests of "getting things done": 
"...no doubt a commendable objective, but the creation of 
products in isolation from questions of purposes and values 
is ultimately a socially dangerous activity." (p.10). 
Kevnes' famous warning about "practical men" and 
"economists and political philosophers" is also 
apposite.(1) 
The implementation and policy approach concentrates on 
the policy implementation aspects of urban planning. It is 
critical of procedural planning because of its tendency to 
separate policy from action/implementation; and focuses on 
policy implementation in multi-organizational contexts, on 
social exchange theories, and on parts of the 
socio-pyschological explanation of organizational 
behaviour. It also focuses attention on the significance 
of "...bargaining over resources, the negotiability of 
(1) "...the ideas of economists and political philosophers, 
both when they are right and when they are wrong, are 
more powerful than are commonly understood. Indeed the 
world is ruled by little else. Practical men, who 
believe themselves to be quite exempt from any 
intellectual influences, are usually the slaves of some 
defunct economist. Madmen in authority, who hear 
voices in the air, are distilling their frenzy from 
some academic scribbler of a few years back"(Keynes 
1973, p.383) 
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rules, directives, and policy guidance, and the conflicting 
demands placed on individuals and groups." (1980, p.7). 
However, although its accounts describe practice better 
than the ideal constructs of procedural planning theory, 
and although it allows for consideration of political 
interest and conflict, it tends to espouse no values (not 
even 'rationality') nor focus on any object in particular. 
Nor are the political and economic forces structuring the 
practices which are prescribed or described treated in 
other than a generalised or contextural way.(p.20). 
The political economy approach aims at promoting a 
fairer, more socially just society, but it does this 
through an analysis of capitalist societies and the 
rejection of ameliorative policies which are seen as an 
unsatisfactory substitute for long-term and major 
structural change. It identifies a strong link between 
urban planning and the apparatus of the State, and the 
State as an agent of capital.(p.8). It provides a coherent 
theory of society, but one which has not been 
satisfactorily tested and which has not provided a strong 
basis for urban planning practice.(p.21). 
A crucial fault with procedural planning theory was, 
according to Healey, McDougall and Thomas, its assumption 
of a societal value consensus, so that it was unable to 
function where conflicts of interest arose (p.18; see also 
Simmie 1974; and Sharpe 1973, pp.221-222). This criticism 
is not completely acceptable. There are a number of 
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conceptualizations of procedural planning theory, ranging 
from a concern with the procedures and organization of 
planning on the one hand to that referred to be Healey, 
McDougall and Thomas on the other. The first, wider, 
concept describes procedural planning which is conceivable 
without any reference to the public interest. The 
procedural planning theory the authors describe assumed an 
overriding single public interest could be identified, an 
interest which could be given priority over any conflicting 
group interests. Even then, this is not the same as 
assuming "value consensus". (See Needham 1971; Faludi 
1971; Needham and Faludi 1973; and Fagence 1977). A 
problem usually arose in identifying this public interest 
so that it could be included in urban planning proposals. 
Usually the stated interests of the elected representatives 
were taken as being the closest to the general interest, in 
that they had some valid claim to representing the majority 
of community opinion. (But see Fagence (1977, Chapter 2) 
for some of the difficulties associated with the idea of 
"representation"). Also, like most other approaches to 
urban planning theory the procedural approach has a strong 
normative element. When applied in practice. however, it 
did tend to infer a strong link between the public interest 
and a societal value agreement, if not consensus. Healey, 
McDougall and Thomas claim it was also technically oriented 
and focussed on efficiency rather than fairness, factors 
which allowed it to fit easily into the consensal value 
framework. An assumption of value consensus meant that the 
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political nature of urban planning practice could be 
ignored, and that "value-free" or "objective" approaches 
and techniques could dominate practice. 
But on the other hand, justice and fairness can be 
served by rationality in pursuing desired ends by 
appropriate means. Rationality and objectivity are not 
synonymous(Elster 1979), so the procedural approach should 
not be entirely abandoned. Equity, justice, and fairness 
can be desired goals to be achieved rationally by 
appropriate means. The assum.ptions of total rationality 
and total objectivity of procedural planning theory can be 
replaced by appropriate "directed" rationality, similar to 
Simon's "bounded rationality"(1965). If this ends/means 
rationality could be applied to the multi-organizational, 
political, conflict and bargaining context of urban 
planning recognised by the implementation and policy 
approach, a powerful combination of values linked to 
practice would result. Such a theory would still lack a 
strong, coherent explanation of the socio-structural 
context of urban planning. The political economy approach 
of Healey, McDougall and Thomas is essentially the 
neo-Marxist, two-class conflict approach which places great 
importance on economic conditions and the control of 
productive forces. The Marxian position is very strong, 
but is based on many assumptions the author is unable to 
accept (See Chapter Nine. See also the arguments of 
Dahrendorf 1959; Aron 1962; Popper 1966; Wesson 1976; 
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and Parkin 1979; and the conflicts amongst Marxists over 
the proper interpretation of his works: Bottomore 
(Ed) (1981)). But a theory which accepts and explains the 
importance of social conflict would enable urban planning 
to apply directed rationality in a realistic 
socio-political context. 
The argument is developed in Chapters Three and Nine 
that although all interacting human populations develop 
some normative agreements, conflict is ubiquitous. A 
conflict-based approach would raise more important issues 
than one based on consensus, particularly for an 
action-oriented profession such as urban planning. Thus, a 
conflict-based perspective is seen as providing a realistic 
socio-political context, one which does not neglect the 
conflicts of interest amongst social groups, the struggles 
over scarce resources, or the difficult professional 
problems of the urban planner in this web of differences. 
Such an approach accepts the problems of uncertainty, 
choice and complexity which face the urban planner working 
in the world of social and spatial reality. 
A theory based on these considerations would avoid the 
structural faults of procedural planning and could develop 
approaches emphasising implementation based upon both 
conflicting and consensual goals. This thesis does not 
attempt to develop a new conflict theory of society. It 
does attempt to explore the concept of, and approaches to, 
conflict evidenced inside and outside urban planning, then 
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link conflict with both the theory and practice of urban 
planning. It thus places great importance on the 
implementation and policy approach to urban planning 
theory; but in accepting Healey, McDougall and Thomas' 
criticism of it as lacking any real value structure seeks 
to base these values on a conflict theory of society, 
though not the one used in their political economy 
approach. 
2.7 Empir ical Evidence 
Empirical evidence is necessary to test ideas. In 
this study, investigative evidence fulfils three separate 
but inter-related functions: 
(i) field investigations were necessary during the course 
of the study to identify areas of conflict currently 
faced by urban planners and ways in which these 
conflicts were managed (or not managed, as the case 
may be). Conflicts in urban planning tend to be in 
difficult and politically sensitive fields which 
rarely find their way into the literature. Conflict 
management methods are often informal, sometimes ultra 
vires, and frequently unsuccessful, and so are also 
rarely publicised. Personal interviews and practical 
experience form the best sources of such information, 
aided by whatever published material is available. 
The results form a major input into Chapters Six to 
Eight, and Twelve. Greater details are given in 
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Appendices A and B. 
(ii) case studies were necessary also to check, as far as 
possible, that concepts developed outside urban 
planninq were applicable in at least some analogous 
situations within it. Case studies could also 
illustrate divergences. These studies, from a wide 
variety of sources (as far as possible in the public 
record) are used throughout. 
(iii) for reasons given in Chapter Six, the study focusses 
on two main areas of conflict in urban planning: 
organizational (and more especially, 
inter-organizational) conflict, and professional 
conflict. Concepts developed in other disciplines, 
particularly sociology and organization theory, which 
were relevant to the urban planning context were used 
to develop testable hypotheses. These included the 
models of the sources of interorganizational and 
professional conflict spelt out in more detail in 
Chapters Seven and Eight (principally theses of 
Aldrich (1975) ; Kochan, Huber, and Cummings (1975) 
and Sebring (1977)). It was then necessary to test 
these ideas. Structured questionnaire surveys of 
relevant Queensland local authorities served this 
purpose, supported by the evidence used in (i) and 
(ii). Details of the questionnaire and survey are 
given in Appendix B, and are summarised in 2.8 below. 
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The study attempts to explore the areas of conflict 
theory and conflict management theory from a wide range of 
international sources, and apply these to the Queensland 
urban planning context. Because it is virtually impossible 
within the bounds of a single research study to explore the 
contexts within which urban planning operates in all 
countries, the general applicability of the ideas and 
examples elsewhere is unknown. As most of the literature 
derives from the United Kingdom and the United States it is 
assumed that the ideas will have some relevance there, 
within the bounds of the relevance of the original sources. 
Generally, however, no claim for universal applicability is 
made. It is hoped that the theory and examples will help 
in improving urban planning theory and practice in 
Queensland at least. Appendix C gives a brief overview of 
urban planning in Queensland to explain the context. 
2.8 The Questionnaire Survey. 
Urban planning has been the focus of only a very small 
part of the organizational literature dealing with 
professions, interorganizational relations, and role 
structures. An exploration of these areas, and their 
importance to urban planning forms the basis for the 
questionnaire survey. 
In Queensland at least, but certainly also elsewhere, 
the principal agent of urban planning is the local 
authority. As explained in Appendix C the local 
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authority's urban planning role is at the interface between 
proposals and implementation, even though the State 
government has ultimate vetting and decision powers on 
local authority urban planning matters. The State 
government, despite this power, has not been made the focus 
of this thesis, as (a) only one State department has any 
number of professional urban planners, (b) the State has 
devolved the majority of urban planning decisions to local 
government, and (c) the legal and administrative structure 
of the State government restricts the generalizability of 
results, whilst Queensland local government's 
responsibilities are similar to those in other States and 
elsewhere (Great Britain 1969; Purdie 1976; Bowman 1976; 
Jones 1977 and 1981; and Tucker et^ al 1981). For these 
reasons, and because there are more local authorities, more 
local authority urban planners, and greater homogeneity 
between the goals of local authorities than between State 
government departments, the study focussed on local 
government rather than the State. Because the Federal 
government has very little direct influence on urban 
planning, at the level of implementation, it is considered 
only marginally here. 
Hypotheses were developed from a review of the 
relevant literature. The two main sources were 
organizational and inter-organizational theory and role 
theory. The hypotheses to be explored are set out below, 
and their relationships to the questionnaire structure 
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indicated: 
1. Differences amongst the goals, interests, or values of 
the parties are important in understanding the emergence 
of conflict in a relationship. (Kochan, Huber, and 
Cummings 1975 p.10). In urban planning, it was 
hypothesised that goal conflicts would arise, if at all, 
between the elected representatives, the administration, 
and the urban planning function over the role of local 
government and the place of urban planning in this. It 
was hypothesised that the greater the differences, the 
greater the perception of conflict amongst these 
parties. [Questionnaire Q.3 + Q.4] (See Chapter Eight). 
2. Role conflicts arise from a conflict between two or 
more sets of role expectations (Katz and Kahn 1978; 
Kast and Rosenzweig 1979). The main role-senders (i.e., 
the people amd groups who "send" expectations of role 
behaviour to the encumbent of the role) to the urban 
planning role in local authorities are again, the 
elected members, the organizational administration, and 
the urban planner himself. It was hypothesised that if 
these role conflicts were perceived they would derive 
from conflicting expectations of the role-senders. 
[Q.3+Q.5 (part)] (See Chapter Eight). 
3. Ambiguity or uncertainty over authority relationships 
among organizational sub-units is an important 
antecedent of intra-organizational conflict (Kochan, 
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Huber, and Cummings 1975, p.13). It is hypothesised 
that this ambiguity is an antecedent to conflict in the 
inter-organizational urban planning context, referring 
particularly to the sources of information/advice and 
decision-making in the urban planning process. [Q.5] 
(See Chapter Seven). 
4. Some areas of conflict in urban planning that are not 
adequately served by appropriate formal management 
avenues are those where the impacts of land uses extend 
across local authority boundaries, those involving the 
urban planner's professional role, those involving the 
wider public interest outside the local authority, and 
the conflict of servicing and development goals. It is 
hypothesised that reasonably effective techniques for 
managing these problems will have been evolved by local 
authorities who need to do so. The perception of the 
seriousness of these problems and the range of 
techniques used to overcome the problems were explored 
by use of five 'hypothetical' situations based on actual 
cases. [Q.6] (See Chapter Fifteen). 
5. It was hypothesised that current formal avenues for 
resolving disputes that may arise between local 
authorities are generally inadequate. [Q.8] (See 
Chapter Fifteen). 
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The questionnaire survey was designed to test, as far 
as possible, these hypotheses. It was also designed to 
identify some of the main techniques used to manage urban 
planning conflicts that arise in, and between, local 
authorities. 
The actual questionnaire was developed once the 
hypotheses had been derived from the literature and 
following discussion with other professional urban planners 
with a knowledge of local authority urban planning. It was 
then pilot tested for clarity, and modified where 
necessary. It was designed-to be capable of being answered 
by the respondent alone, as it was expected that the 
researcher would not be able to interview all potential 
respondents personally. Personal interviews were used 
wherever feasible (45 out of the total of 78 replies, or 
58%) . 
In each relevant local authority, the Town Clerk or 
Shire Clerk, the Mayor or Shire Chairman, and the Town or 
Shire Planner were interviewed independently, using the 
same questions in each case. These roles were chosen as 
the senior representatives of the administration, the 
elected members, and the urban planning function in each 
local authority. Details of the method and results, as 
well as a copy of the questionnaire, are contained in 
Appendix B. 
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The results were analysed by computer, using the 
Statistical Package for the Social Sciences (SPSS). 
Question 6 was open-ended and the answers were incapable of 
meaningful statistical aggreaation, and so were used as 
sources of opinions and examples rather than as sources of 
numerical data. A statistical universe of 78 interviewees 
did not allow any sophisticated statistical analysis; but 
the list of local authorities in Queensland with town 
planning functions from which the 100% "sample" was drawn 
was small in the first place (25 with town planning 
officers, and 7 with an in-house town plan out of 133 local 
authorities in Queensland gives a possible total of 
respondents of (25 +7) x 3 = 96. All 96 were approached. 
Going outside Queensland would have involved a totally 
different legislative structure, and would have made 
comparison with the Queensland authorities virtually 
impossible.) 
The questionnaire survey was augmented by examples. 
Four extended examples are included in Appendix A. These 
include the State/local conflicts which developed in 
Gladstone, two examples of boundary disputes 
(Ipswich/Moreton, and Gladstone/Calliope), and the example 
of the conflicts which arose with the replanning of Darwin 
after Cyclone Tracy. These, and other examples from the 
public record, are included in the text where appropriate. 
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A diagrammic representation of the structure of the 
thesis is included as Figure 2.1 below, and is repeated at 
the head of each Chapter. 
Figure 2.1 The Structure of the Thesis 
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CHAPTER THREE 
CONFLICT: CONCEPT AND DEFINITION. 
3.1 Background 
Conflict is multi-dimensional. Most attempts to 
define it relate to 'social conflict', but the notion of 
'social' is, under these circumstances, given very generous 
boundaries, so that it usually includes the whole range of 
scales of human phenomena from international to 
interpersonal (and frequently intrapersonal). 
At its simplest, conflict is seen as part of a three 
stage process: 
1. pre-conditions ^ 2 . conflict ^ 3 . aftermath 
Although these three stages are analogous to all other 
social processes, they can similarly be seen in greater 
detail. Pondy claims that the term "conflict" 
"...has been used at one time or another in the 
literature to describe: (1) antecedent conditions 
(for example, scarcity of resources, policy 
differences) of conflictful behaviour, (2) 
affective states (e.g., stress, tension, hostility, 
anxiety, etc) of the individuals concerned, (3) 
cognitive states of individuals, i.e., their 
perception or awareness of conflictful situations, 
and (4) conflictful behaviour, ranging from passive 
resistance to overt aggression". (1967, p.298) 
[Emphasis in original]. 
These he develops into a sequential model of the "five 
stages of a conflict episode": 
"(1) latent conflict (conditions), 
(2) perceived conflict (cognition), 
(3) felt conflict (affect), 
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(4) manifest conflict (behaviour) , and 
(5) conflict aftermath (conditions)."(1967, p.299) 
Wright(1951), in analysing the dynamics of war, presents a 
similar sequential model. He distinguishes: 
1. inconsistencies in the sentiments, purposes, 
claims or opinion of social entities. When 
parties initiate action, this leads to 
2. social tension, a 'condition' which may result in 
3. conflict, a 'process' of resolving 
inconsistencies. If tensions are high enough, and 
regulatory arrangements are ineffective, this may 
escalate to 
4. open violence, of which war is a special case. 
(1951, pp.193-197). 
Wright takes a narrow definition of conflict, using 
the term to cover only some conditions of opposition and 
struggle. Pondy's concept is clearly wider, encompassing 
all five stages as forms of conflict (with the possible 
exception of stage 5: "conflict aftermath"). Later, 
Wright used the term "conflict" in the "broad sense" to 
include all the stages 1 to 4 in his 1951 model, and 
reserved the "narrow sense" of the term for his stages 3 
and 4 (Wright 1965, pp.434-35). In making this change, 
Wright illustrates one of the main problems an 
investigation of conflict faces — the term can be used in 
a very broad, all-encompassing way, or in a very narrow, 
restricted sense. Conflict exists within a much wider 
context of social interactions, so that if 'conflict' is 
used in a broad sense, the narrow sense must be described 
by another label, and vice versa. As Fink (1968, p.430) 
says, "...conceptual diversity (alternative definitions for 
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the same term) combined with terminological diversity 
(alternative labels for the same concept) often results in 
contradictory patterns of usage".[Emphasis in original] 
This Chapter will start by considering some of the 
variety of definitions used for social conflict, and will 
then work towards, and modify, the conceptual framework 
developed by Fink (1968). This framework identifies and 
evaluates the dimensions of the concept of conflict. 
Chapters Six to Ten will apply them to urban planning. In 
this discussion "conflict" and "social conflict" are used 
virtually interchangeably. In doing this, the example of 
Fink(1968), Dahrendorf(1959), Mack and Snyder(1971), 
Mitchell(1981) and Dlugos(1981), amongst others, has been 
followed. 
In almost its broadest sense, conflict refers to 
incompatibilities between individuals or groups (Dlugos 
1981, p.660), or even incompatibilities within an 
individual. Dahrendorf (1959) uses the term "conflict" for 
"...contests, competitions, disputes, and tensions 
as well as for manifest clashes between social 
forces. All relations between sets of individuals 
that involve an incompatible difference of 
objective — i.e., in its most general form, a 
desire on the part of both contestants to attain 
what is available only to one, or only in part — 
are, in this sense, relations of social 
conflict."(p.135) 
Bernard also identifies such a "broad concept of 
conflict", which he feels would "...focus on areas of 
disagreement in social relations, and would include as 
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conflictful everything except full and spontaneous 
agreement". (Bernard, T. 1981, p.iii). Sharpe's 
community planning study also uses conflict in a very wide 
sense, without indicating what he understands by 
alternative approaches, by defining conflict as "...a clash 
of differing points of view."(1973, p.35). 
Similarly wide definitions of conflict can be found 
in, amongst others, Schelling(1960) , Rapoport(1960 ; 1974), 
Hoglund and Ulrich(1972), and Dorow (1981). The broad 
concept of conflict is not always considered with approval. 
Mack and Snyder (1971) note that: 
"Obviously 'conflict' is for the most part a rubber 
concept, being stretched and molded for the 
purposes at hand. In its broadest sense it seems 
to cover everything from war to choices between 
ice-cream sodas or sundaes. At any rate, the 
distinctions between conflict and non-conflict are 
fuzzy at best and at worst are not made at all... 
Relatively little effort has been made to specify 
analytically different properties of conflict as a 
generic phenomenon and to differentiate explicitly 
between conflict and closely related 
concepts."(p.3) 
Conflict in its narrowest sense refers only to 
"...overt, physical conflict"(Bernard, T. 1981, p.iii) and 
then usually to violent and destructive interactions such 
as war, but can be applied to, say, violence in sports 
(Atyeo 1979) . 
The distinction between the broad and narrow concepts 
is not necessarily used only by different authors. Some 
deliberately use the term conflict in two distinct senses. 
Vickers is an example of this: 
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"We use the word conflict in two very different 
senses. We use it of any situation in which the 
parties involved are constrained to decide between 
alternatives none of which is wholly acceptable to 
them all — or even a single individual or 
collective decision-maker who has to resolve a 
similar dilemma. We use it also of the hostilities 
which erupt when such conflicts can be neither 
resolved by 'acceptable' means nor contained within 
'acceptable' limits".(1972, pp.126-127). 
Between these two intellectual extremes lies a vast 
range of concepts and ideas underlie of theories of the 
causes and course of conflicts. The concepts grade into 
one another, often along differing dimensions. The 
magnitude of this range, as well as the passion with which 
convictions about conflict are held, create the need for a 
framework for discussion. A useful one is provided by 
Fink(1968). In attempting to construct the foundations for 
a general theory of conflict he sets out firstly to explore 
the diversity of definitions available in the literature, 
but devotes most of his attention to the ways in which 
conflict has been distinguished from conflict-like 
phenomena, and specifically 'competition'. His major 
conclusion is that the existing confusion stems from the 
variety of labels used to describe similar phenomena 
("terminological diversity") rather than from an underlying 
variety of phenomena. In fact, he shows that there is 
surprising agreement in the literature on the nature of the 
total conflict process. 
Firstly, though, he raises the issue of "...whether or 
not strictly psychological antagonism, unaccompanied by 
overt struggle, should be considered a form of 
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conflict."(1968, p.433). In other words, whether stages 1 
and/or 2 of Wright's process, or 1, 2, and 3 of Pondy' s 
conflict episode, should or should not all be included. 
Coser specifically excludes "hostile sentiments"(1956, 
p.37) and "antagonistic interests arising out of the 
respective positions of persons or groups within the social 
structure"(1956, p.135) on the one hand from conflict on 
the other in his influential work. Dougherty and 
Pfaltzgraff(1971) specifically follow Coser: 
"Conflict is distinct from 'tensions' insofar as 
the latter term usually implies latent hostility, 
fear, suspicion, the perceived divergence of 
interests, and perhaps the desire to dominate or 
gain revenge, but it does not necessarily extend 
beyond attitudes and perceptions to encompass 
actual overt opposition and mutual efforts to 
thwart one another. Tensions often precede and 
always accompany the outbreak of conflict, but they 
are not the same as conflict and are not always 
incompatible with cooperation" (p.139). 
Dahrendorf, on the other hand, follows Parsons (1954) 
in distinguishing "potential" or "latent conflicts" from 
"actual" or "manifest conflicts."(1959, p.134). Merton 
(1967) makes a similar distinction. Dahrendorf 
distinguishes two kinds of latent conflict, that which 
"...one might call the immature conflicts between classes 
which are still in the process of formation and 
organization"(1959, p.134) and one in which "...conflicting 
classes can, for several reasons, co-exist for shorter or 
longer periods of time in a kind of 'armistice' without 
engaging in open struggles." (p.135). To Dahrendorf the 
term conflict applies to "hostile sentiments" as well as to 
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overt clashes. Fink claims that "...antagonistic 
psychological relations are not the same sort of phenomena 
as antagonistic interactions. In common sense terms, the 
statement that A and B hate each other is obviously not the 
same as the statement that A and B hit each other."(1968, 
p.434)[Emphasis in original]. Even given this distinction, 
however. Fink argues that limiting oneself to the 
action-centred concept of conflict exposes one the the 
danger of confusing overt action with basic precipitating 
issues, something that is more easily avoided in the 
motive-centred approach, which includes both motives and 
actions. 
Dlugos gives a second reason for using a definition 
which includes latent and manifest conflict: 
"In order to investigate preventative third party 
conflict handling of a conflict that is still not 
apparent to one of the conflict partners, the 
restriction of the conflict concept to manifest 
incompatibility is not recognised."(1981, 
p.660) [Emphasis in original]. 
The wider definition appears more useful in urban 
planning, for the reasons given by Fink and Dlugos. It is 
used specifically by at least one urban planner, who 
identifies conflict as "incompatibility in cognitive 
representations or actions" (Patricios 1979, p.49); and it 
is implied by Friedmann in his application of Dahrendorf's 
theory of social conflict to regional planning and 
development (Friedmann 1973). In using the wider 
definition, however, it is as well to be aware of some of 
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the reasons given or implied for the use of the narrower 
concept by some writers, in addition to those already 
given. Katz and Kahn, for example, after noting the four 
different uses of the term "conflict" given by Pondy(1967) 
then deliberately follow only the fourth, behavioural 
definition: 
"two systems (persons, groups, organizations, 
nations) are in conflict when they interact 
directly in such a way that the actions of one tend 
to prevent or compel some outcome against the 
resistance of the other" (1978, p.613). 
They use this definition because it 
"...serves to distinguish conflict from such 
related phenomena as incompatibilities 
('conflicts') of interest, unfavourable or 
unflattering opinions, and separate seeking after 
the same scarce resource or unique outcome. 
Moreover, the definition distinguishes conflict 
from non-conflictful influence or persuasion; 
conflict requires direct resistance as well as a 
direct attempt at influence or injury."(1978, 
p.613). 
Other writers also exclude "...separate seeking after 
the same scarce resource or unique outcome" from the 
definition of conflict, and this will be discussed below. 
But in the organizational context in which Katz and Kahn 
write there are reasonable grounds for excluding 
"unfavourable or unflattering opinions" and 
"non-conflictful influence and persuasion" from conflict. 
Fink's second major task, after exploring the breadth 
given to the term conflict, was that of distinguishing 
between conflict and conflict-like phenomena. To do this, 
he explored the variables used to distinguish between 
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'conflict' and 'competition'. His analysis provides a 
useful framework for exploring the overall dimensions of 
conflict. His list of variables includes: 
"(a 
(b 
(c 
(d 
(e 
(f 
(g 
(h 
(i 
(j 
(k 
(1 
regulated vs. unregulated 
indirect (parallel striving) vs. direct (mutual 
interference) 
unconscious vs. conscious 
impersonal vs. personal 
continuous vs. intermittent 
communication absent vs. communication present 
high communication vs. low communication 
peaceful vs. violent 
large admixture of cooperation vs. relatively 
pure antagonism 
object-centred vs. opponent-centred 
third party controls goal vs. opponent controls 
goal 
based on scarcity vs. based on incompatibility, 
inconsistency, etc. 
(m) economic goals vs. noneconomic goals 
(n) nondisruptive vs. disruptive."(Fink 1968, p.454), 
Decisions on the basis of these dichotomies have been 
made by various students of conflict. The decisions have 
not always been made consistently. 
Other general reviews of social conflict have faced a 
similar organizational problem to that tackled by Fink, 
needing to develop a conceptual outline within which the 
diversity of concepts could be ordered; and although the 
structure of their organizing frameworks differed, the 
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content is generally similar to Fink's. Five others which 
have been used to check the validity and completeness of 
Fink's analysis are those of Jessie Bernard (1957b), 
Patchen (1970), Hoglund and Ulrich (1972), Mitchell (1981) 
and Dorow (1981) . 
Jessie Bernard (1957b) distinguishes 
"socio-psychological", "sociological", and "semanticist" 
concepts of conflict. Socio-psychological concepts treat 
conflict primarily in terms of individual mechanisms, so 
that "group conflict is conceived to be some simple or 
weighted additive function of individual behaviour"(p.35) 
and is viewed as non-rational though not necessarily 
non-functional. Sociological concepts see conflict as a 
relationship between or amongst social systems, are 
prepared to accept conflict as sometimes rational, and 
imply some theory of costs (more particularly, opportunity 
costs). Semanticist concepts hold that although conflicts 
in the socio-psychological sense of interpersonal hatreds, 
hostilities, and aggression exist they are the result of 
verbal or conceptual misunderstandings which could be 
removed by adequate communications and unambiguous 
definitions (pp.36-44). 
Patchen, a sociologist, reviews model-building 
approaches to co-operation and conflict. He identifies 
variables which may determine the types of interaction 
(conflict, co-operation, compromise, etc) that may occur in 
a given situation and their outcome, but his basic 
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framework is derived from modelling theory rather than 
conflict theory. He identifies three major types of 
theoretical model dealing with "influence" actions: 
cognitive models, learning models, and reaction process 
models. These form part of a class of models ("influence 
models") which are contrasted with "negotiation" models. 
Patchen adopts this model-related approach as he feels 
there are too many individual variables applicable to 
conflict situations to enable work to proceed without such 
a framework of theory. He does, however, group the 
individual variables under four headings: 
various features of the situation (e.g., relative power, 
conflict of interest, communication channels); 
various characteristics of the parties (e.g., ideology, 
motives, group decision-making processes) ; 
subjective orientations of the parties during interaction 
(e.g., perception of the other's intentions); and 
strategies of interaction (e.g., behaving non 
co-operatively and switching to co-operation)(1970, 
p.389). 
Mitchell, on the other hand, links social conflict and 
international relations. His major concern is with the 
debate between the "subjectivist" concept of conflict 
(where conflict is believed to exist only when it is 
perceived as such by the participants) and the 
"objectivist" concept (which holds that conflict is 
inherent in the social structure and so exists 
independently of the participants' perceptions)(1981, 
Chapters 2, and 3) 
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Dorow(1981) first notes that the primary areas of 
"empiric-theoretical analysis of conflicts" are: 
"- The development of a conflict-classification 
(frequently: intrapersonal, interpersonal, 
intragroup, intergroup conflicts, manifest, latent 
conflicts). 
- The description and explanation of the generation of 
conflicts of specific types in specific situations 
(e.g., conflicts of organizational structure, of 
wages, of leadership behaviour). 
- The description and explanation of effects of 
conflicts on the behaviour of the conflict partners 
(e.g., strikes as an effect of a wage conflict in a 
specific situation). 
- The analysis and recommendation of means for handling 
conflicts in organizations (e.g., recommendations for 
methods of organizational change, of specific types of 
conflict-handling procedures, of structural 
determinants of conflict behaviour)."(pp.679-680) 
His attention in focussed on organizations, but Y-
then lists a series of six properties which characterize 
social (i.e., interpersonal) conflict behaviour: 
"1. Social conflicts require at least two actors. 
2. Social conflicts arise from 'position scarcity' and 
'resource scarcity'. 
3. Social conflicts require the perception of a 
potentially or actually colliding goal-setting process 
(colliding range of action) by at least one of the 
involved parties. 
4. Conflict generating behaviour is a goal-setting process 
designed to safeguard or enlarge one's own range of 
action against colliding ranges of action. 
5. Conflict-handling behaviour is a goal-setting process 
designed to determine colliding ranges of action by 
exercising power with the purpose of realizing the 
safeguarding or enlarging of one's own range of action 
against the colliding range of action. 
6. Conflict-evading behaviour is a goal-setting process 
designed to leave [sic] the conflictful relationship." 
(p.680-681). 
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Dorow is interested in both conflict and conflict-handling, 
and so his variables extend into the latter field. 
Like Mitchell, Hoglund and Ulrich(1972) focus on 
international conflict. They are concerned with conflict 
as a process related to values. In doing so they identify 
the following conditions: 
1. A necessary condition for conflict is the existence of 
at least two identifiable parties (p.18) 
2. Conflicts tend to create organization in the formal, 
sociological sense of the word, and organizations 
become more complex and institutionalized. In other 
words, the structure of the conflict situation, in 
terms of the nature and complexity of the parties, is a 
relevant variable (pp.14-15). 
3. These parties must be engaged in mutually hostile or 
violent interaction (p.18). 
4. The interaction evidences incompatibility of values and 
goals (p.18). 
5. Latent conflict can become manifest conflict (p.20). 
6. The power and influence of the parties may be 
asymmetrical (p.20). 
7. Conflict has dynamic as well as static dimensions 
(p.24). 
Their main aim seems to be to redress the imbalance in 
conflict studies between symmetrical relationships (which 
they feel have had too much attention) and asymmetrical 
relationships (which they feel have been neglected). They 
claim that "full symmetry in conflict relationships is 
obtained when — and only when — there are two parties..." 
of approximately the same characteristics in a number of 
dimensions. These they list as: 
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"1. the same level of organization, 
2. the same order of magnitude, and 
3. the same power potential; 
4. interacting with the same intensity, 
5. in the same spheres of interaction, 
6. with the same value system, 
7. having mutually exclusive goals with the same degree of 
offensivity, 
8. on the same value dimensions, 
9. with the same norms regulating their conflict 
behaviour."(p.24) 
There is clear overlap in the dimensions and variables 
considered relevant to conflict studies by these authors. 
Fink's list of factors (see above) can be grouped to 
include many of the variables listed by the others as 
follows: 
1. regulatory framework (a) + (i) 
2. focus of interaction (b) + (d) + (j) 
3. awareness (c) 
4. continuity (e) 
5. communication (f) + (g) 
6. means used (h) 
7. locus of the goals (k) 
8. availability of goals and resources (1) + (m). 
Most of the variables listed by Mitchell, Jessie 
Bernard, Dorow, Patchen, and Hoglund and Ulrich can be 
subsumed within these catagories. Those which cannot, but 
which need to be considered are: 
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9. subjectivity/objectivity 
10. the nature of the parties 
11. the directness of representation 
12. the spatial dimension 
13. the environment of the conflict 
14. the time dimension, and 
15. the value placed on conflict. 
Each of these 15 categories will now be considered in 
detail. 
3.2 The Regulatory Framework 
The distinction between struggles which occur within 
an agreed regulatory framework and those which occur 
outside one is widely made. Generally the term 
'competition' is reserved for actions that occur within a 
set of established rules or institutionalised norms that 
limit what competitors can do to each other in the course 
of striving to reach their goals, and 'conflict' is then 
seen as either unregulated interaction, or as the result of 
a violation of the rules (Fink 1968, p.442). Competition 
is seen as a species of the genus conflict. This criterion 
is one of those used by Rapoport (1960) to separate 
"fights" (conflict) from "games" (competition).(1) 
The rules and norms of competition define both what 
(1) The distinction used here bears little resemblence to 
that between competitive and co-operative processes of 
conflict resolution used by Deutsch (1971). For a 
discussion based around Deutsch's distinction, see 
Chapter Fifteen. 
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one may do (or not do) to one's opponent(s), and the 
condition which signals the termination of the episode (a 
specified time in the game of football, or a condition of 
checkmate in chess). It follows that one can start with a 
situation of competition which then becomes conflict when 
the rules are violated, and that an asymmetrical situation 
can develop with one party breaking the rules (conflicting) 
while the other party abides by them (competing). The 
asymmetry of the situation may extend beyond a conflict or 
conflict-like dichotomy to conflict and cooperation. 
Sissons and Ackoff (1966) conceive of conflict as a 
situation where the actions of one party reduce the value 
of the outcome to the other party, so that if "...the value 
of the outcome to B is increased because of A's 
intervention, A is cooperating with B." It follows that 
"conflict is the negative of cooperation"; but "conflict 
and cooperation are not necessariily symmetrical: A may 
conflict with B while B cooperates with A, or they may 
conflict or cooperate with each other in different 
degrees"(p.126). The rules governing the interaction thus 
often include rules for negotiation or conflict-handling if 
a situation of conflict does develop; or the rules may 
include a role for an adjudicator if asymmetry develops. 
Although rules may control and regulate interactions, 
they can also be the source of conflict: 
"Ordinarily we think of rules and laws as ways of 
governing social conflict, but rules and laws can 
also be the source of conflict. Among other 
things, they inevitably introduce conflict over how 
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they are to be interpreted and what penalties are 
to be applied to people who break them. We cannot 
hope to use rules as the basis for solving or 
managing social conflicts in the general case until 
we have developed a thorough understanding of how 
to manage the special forms of social conflict — 
deviance and its control — produced by the rules 
themselves."(Brickman 1977, p.141). 
In terms of social conflicts, the concept of the 
regulatory framework needs to be extended to include the 
social structure within which a conflict episode occurs. 
Conflicts can occur within such a structure, or over such a 
structure, in a manner analagous to conflicts within a 
regulatory framework or over this framework. The two polar 
views have been described as an "influence perspective" and 
a "social control perspective"(Gamson 1968). 
In the influence perspective. 
"1. The point of orientation is that of the actors 
in the system rather than that of the system as a 
whole. The analysts of influence do not view 
things from above or outside the system but from 
the standpoint of participants with wants or 
demands that to some degree conflict with those 
of other participants... 
"2.The concern is with...the strategy of conflict 
rather than the regulation of conflict...with how 
groups try to get what they want and the 
conditions under which they succeed, rather than 
with the consequences of such attempts for the 
stability or integration of the system... 
"3. Discontent is viewed as an opportunity or a 
danger for particular subgroups, not as a problem 
of social control..."(1968, p.11) 
In the social control perspective, on the other hand. 
"1. The point of orientation is agents of the 
system or the system as a whole rather than the 
actors in the system... 
"2. The concern is with regulation of conflict. 
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not with its strategy and tactics... 
"3. Discontent is a problem for the system to 
manage, not an opportunity for actors to increase 
their influence..."(1968, p.17) 
The two perspectives on social affairs predicate quite 
different approaches to a number of factors. 
"One view takes the vantage point of potential 
partisans and emphasises the process by which 
groups attempt to influence the choice of 
authorities or the structure within which decisions 
occur. 
"The second view takes the vantage point of 
authorities and emphasises the process by which 
they attempt to achieve collective goals and 
maintain legitimacy and compliance with their 
decisions in a situation in which significant 
numbers of potential partisans are not being fully 
satisified."(Gamson 1968, p.2). 
When the two perspectives are applied to social conflict 
the dichotomy that emerges is of considerable importance: 
"There is a major difference in the influence and 
social control perspectives on the meaning and 
significance of social conflict. The social 
control perspective leads to an emphasis on 
stability. Conflict, under this view, represents a 
failure of social control — the failure to contain 
influence... 
"The influence perspective on the other hand leads 
to an emphasis on change. Conflict has a different 
meaning. Rather than a failure of social control, 
it is likely to be viewed as part of a social 
movement aimed at changing the content of 
decisions, the incumbent authorities, or the regime 
itself. Such potential partisans might be 
revolutionary or counterrevolutionary, progressive 
or reactionary."(Gamson 1968, pp.142-143). 
The two perspectives have different approaches to a 
number of urban planning matters. One such was identified 
by Godschalk (1972) as the value given to public 
participation in the urban planning process, and even to 
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something as fundamental as the definition of public 
participation. 
3.3 Focus of Interaction 
A second possible distinction between conflict and 
competition is that of the main direction of effort, the 
main focus of interaction. Competition is seen as 
something where competitors strive in parallel for a scarce 
resource or unique outcome without directly clashing with 
each other. Conflict occurs when the parties interfere 
directly with each other's efforts; where the main focus 
of interaction is the opponent rather than the goal. Such 
interference may or may not be part of an established rule 
structure (compare, for example, chess with boxing). 
Elsewhere Gamson uses the terms "conventional 
conflict" and "rancorous conflict" synonomously with 
competition and conflict in this sense (Gamson 1966, 
p.197). A similar distinction between competition and 
conflict is made by Scherer,Abeles and Fisher (1975) : 
"Competition is a relationship of negative 
interdependence — where increases in the inputs to 
one element in the system are associated with 
decreases of inputs into another ... conflict is 
an exchange of negative inputs between elements in 
a competitive relationship. Whereas competition 
can occur without any contact between the elements 
— they are just drawing from the same well — 
conflict exists when that contact is 
present." (1975, p.265) [Emphasis in original]. 
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Mack (1965) returns to the Latin roots of the two 
words to clarify the distinction: 
"Competition is from com (together) and petere (to 
seek). Conflict derives from com (together) plus 
fligere (to strike). The distinction between the 
quest and the blow, to strive and to strike, seems 
precisely the pertinent one for clarity and 
efficiency in social science"(p.391). 
This parallels the dictionary definitions, as would be 
expected: 
"Conflict, n. Fight, struggle (lit. or fig.); in 
conflict, discrepant (with); collision; clashing 
(of opposing principles etc.);(Psych.)(distress due 
to)opposition of incompatible wishes etc. in a 
person." 
"Compete, v.i. Strive (with or against another for 
thing, in doing, or abs.); strive for superiority 
in a quality." 
"Competition, n. Act of competing (for), by 
examination, in trade, etc.; contest, event in 
which persons compete; those competing with one." 
(Concise Oxford Dictionary, 6th Ed., 1976). 
The distinction between direct and indirect 
interaction is clear when we are concerned with 
individuals. The situation is less clear when larger 
social entities such as formal organizations are concerned. 
In this situation there may be cooperation between 
technical or professional staff but conflict between higher 
level administrators. 
In the public sphere, including urban planning, 
attention must be paid to the refusal to act when action, 
especially cooperative action, is expected. Interference 
in the other party's goal achievement can occur in this 
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way. This is consistent with Pondy's (1967) concept of 
conflict, which includes "passive resistance" (p.298) and 
is included within Katz and Kahn's (1978) concept, which 
requires "direct resistance" (p.613) in conflict relations. 
Such a situation is clearly implied by Quigley (1982) : 
"Most probably we all know of examples like this... 
Authority 'A' decides to develop or redevelop an 
area because the returns to it are attractive; 
authority 'B' might view the same development 
proposition as a disaster... An example of this 
arose from the conclusions of the Manawatu urban 
growth study. One of the growth options offered 
benefits to nearly all authorities and the public 
generally, but would have involved exceptional 
expense for the local Catchment Board which would 
have been responsible for the necessary river 
control and drainage works. Despite the savings to 
other authorities far outweighing the extra costs 
to the Catchment Board, there appeared to be no 
mechanism (short of more taxpayer funding) to 
achieve the overall savings to the community in 
general."(pp.2-4). 
In Manawatu, a province of New Zealand, it appeared 
that the local Catchment Board intended withholding 
cooperation from the planning strategy, i.e., "acting" by 
refusing to act. 
It is, however, necessary to distinguish the 
deliberate withholding of assistance from the lack of 
interaction which derives from the narrow goal focus of 
many public agencies or from the application of Standard 
Operating Procedures (Allison, 1971), a narrow 
administrative focus. 
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Even outside the public sphere, the nature of the 
interaction between organizations is complex. The 
'competition' of the market-place may include strategies 
deliberately aimed at harming or destroying competitors, as 
in major price-wars. This 'unfair competition', unfair in 
the sense that it goes beyond the unwritten rules of public 
market interactions, is included in the concept of conflict 
meaning "to strike", even though the blow is not a direct 
physical one. The importance of this kind of interaction 
was illustrated in the issue of Planner (Queensland) 
(Vol.20, No 4; December 1980) on the theme of the impact 
of large shopping centres. The paper by Duggan (Shopping 
Complexes, Whose Baby?") is especially pertinent. 
Such indirect action is consistent with Robbin's 
(1979) concept of conflict: 
"...a process in which an effort is purposely made by A 
to offset the efforts of B by some form of blocking that 
will result in frustrating B in attaining his goals or 
furthering his interests." (1979, p.287). 
as well as by Ackoff's: 
"One party is in conflict with another if the 
action of the first party has some effect on the 
outcome of the action of the second, and this 
effect is to reduce the value of the outcome to the 
second"(1978, p.39). 
This definition would not include ineffective action 
by A against B as conflict, a fact which is at variance 
with most other definitions of conflict. Usually intention 
and action are combined, but not necessarily effective 
action. 
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3.4 Awareness 
Those who distinguish competition and conflict on the 
basis of awareness normally have a wide conception of 
competition as a form of struggle and a narrower conception 
of conflict as a form of conscious competition: i.e., 
conflict as a species of the genus competition. 
Boulding (1962) is a clear example of this approach. 
"Competition in its broadest sense exists when any 
potential positions of two behaviour units are 
mutually incompatible. This is a broader concept 
than conflict...in the sense that, whereas all 
cases of conflict involve competition, in the above 
sense, not all cases of competition involve 
conflict. Two positions are mutually incompatible 
if each excludes the other, that is, if the 
realization of either one makes impossible the 
realization of the other... Conflict may be 
defined as a situation of competition in which the 
parties are aware of the incompatibility of 
potential future positions and in which each party 
wishes to occupy a position that is incompatible 
with the wishes of the other... there is a clear 
difference between, say, the competition of land 
forms and the competition of animals, men, and 
societies. One can even postulate a condition of 
competition among animals or men that would not 
involve conflict, because there would be no 
awareness of the competitors.... Similarly, the 
world of man is so complex that many individuals 
and groups may be in competition and yet be unaware 
of the fact. Even where people are aware of 
potential conflict, there may be no actual conflict 
if there is no desire on the part of one party to 
occupy a region of its behaviour space from which 
it is excluded by the other." (pp.4-5)[Emphasis in 
original] 
Boulding notes the problems incipient in the concept 
of "awareness". His concept of a "behaviour unit", which 
may or may not be a party to a conflict or situation of 
competition, includes "a person...a class of ideas, a 
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theory..."(1962, p.2). Awareness is obviously not 
applicable to a class of ideas or a theory. 
The distinction between conscious and unconscious 
conflict is not the same as that between latent and 
manifest conflict, for parties may be aware of latent 
conflict but have suppressed or ignored it. There is, 
however, some overlap with the important distinction 
between subjective and objective approaches to conflict, so 
more complete consideration of the awareness criterion will 
be left until the subjective/objective distinction is 
discussed below. 
Some approaches to conflict, such as that of Aho 
(1975) use the distinction between conscious and 
unconscious struggle in a way which directs attention to 
the ethical problems inherent in conflict resolution within 
the subjective/objective framework. Aho feels that 
"...conflict involves 'social contact' — i.e. 
anticipation of actions of opponents and action to overcome 
these. Competition (as in Darwin's 'struggle for 
existence') does not involve such interaction (e.g.,as 
between wolf and sheep)."(p.217). The anticipation of the 
actions of opponents involves both objective considerations 
of potential strategies and subjective evaluations of 
opponents' beliefs, coloured by one's own understanding. 
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3.5 Continuity 
Some authors (for example. Park and Burgess 1924) 
distinguish intermittent competition from continuous 
conflict (Fink 1968, p.446). The main reason for making 
this distinction appears to be the seriousness with which 
the interaction is viewed, resulting in both time and 
resources being contributed to conflict which are not made 
available for competition. In urban planning, this 
distinction does not appear to be very useful, as urban 
planning conflicts may involve ^ hoc community groups 
focussing on a specific issue, or may be a series of 
discrete actions involving two or more organizations (e.g.. 
Council and a development company interacting over a number 
of different rezoning applications). In either case, 
"continuity" is not a meaningful concept. 
3.6 Communication 
Communication is an important concept in conflict 
studies, for a number of reasons. 
Firstly some authors distinguish conflict from 
competition by the abstinence from communication, except 
the (physical) contact needed for extermination. 
Competition thus includes communication; conflict does not 
(or competition includes a much greater level of 
communication than does conflict).(Lundberg 1939, quoted in 
Fink 1968, p.446). This criterion is not of great utility 
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in urban planning, however, as complete lack of, or 
abstinence from, communication in urban planning conflicts 
is unusual. Even if direct communication does not occur, 
some transfer of messages and information will occur 
through third parties, including the communications media. 
Focussing on lack of communication as an indicator of 
conflict also makes it difficult to distinguish conflict 
from inefficiency, or narrow policy focus, both of which 
may also lead to poor communication. 
Perhaps more importantly, communication has an 
ambiguous relationship to conflict as a whole, and to 
definitions of conflict. As was shown in the three-part 
distinction made by Jessie Bernard (1957b), the semanticist 
view of conflict sees tensions, hostilities, and aggression 
as entirely the result of poor communication and inadequate 
definitions. This approach is widespread, particularly in 
the psychological and management literature. In this, the 
reduction of conflict is held to follow, by definition, 
from an increase in understanding of the beliefs of the two 
parties in the conflict. The approach is exemplified in 
statements made in the Introduction to UNESCO'S 
publications from its tension-reduction project (See 
International Sociological Association 1957). The use of 
the term 'tension' is characteristic of this approach. 
Even major world conflicts are held by extreme followers of 
this belief to have been caused by "misunderstandings", 
with the implication that increased communication and 
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understanding would have led, and will in future lead, to 
the general reduction of conflict to the final point where 
total communication will mean a total lack of 
conflict.(Davison 1974). Whilst it is true that 
misunderstandings can lead to, or exacerbate, conflicts, 
the view that misunderstandings are the sole cause of 
conflicts can be criticised on three substantial grounds. 
Firstly, of all communication systems, one would 
expect that the individual human being would be the most 
effective, as all communication is internal, yet even the 
most well-adjusted human suffers from internal conflicts — 
of goals, desires, goals, ethics, conscience, and so on. 
Secondly, as Harary and Batell (1981) show 
"Within the process of communication, there is 
always a potential element of conflict in the 
content of the communication, and between the 
parties involved."(p.633). 
Conflict is inherent in the very act of communication. 
Thirdly, increased communication and the resultant 
increase in understanding of the other party's views may 
clarify the incompatibility of underlying beliefs, and so 
increase conflict. Corbett's remarks are an admirable 
illustration: 
"But if birds of a feather flock together, so do 
men of one opinion; chattering constantly together 
in identical tones of voice, they have no ear for 
any other. Thus, in a country like England, where 
the obliteration of intellectual differences is a 
developed art, wars of ideas are so unfamiliar as 
almost to be incredible... 
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In the autumn of 1940, I was in solitary 
confinement in a German military prison. The days 
were long; so when a friendly sergeant on 
night-duty offered to let me out of my cell of an 
evening for a talk I accepted with alacrity. We 
had several conversations and, both being 
university men, we seemed at first to find some 
common interests. About Goethe and Shakespeare we 
could talk in quite a friendly, useful way. But on 
current affairs we could get nowhere. He was as 
convinced a Nazi as I was a convinced liberal: he 
thought it right and proper, I thought it 
monstrous, to persecute the Jews; he believed in 
leadership and order, I in democracy and 
discussion; he took his stand on race, I on 
universal human values; each found his own 
arguments clear and compelling, the other's muddled 
and absurd. So while we had met as fellow-men, 
despite our uniforms, we parted as embittered foes; 
each thought the other only fit to die." 
(1965,pp.7-8) 
Misinformation and misunderstanding can be 
contributory causes to conflicts at all levels, however, as 
can many other factors investigated in this report; but 
conflict cannot reasonably be defined as a lack of 
communication or a lack of understanding. In addition to 
the substantive criticisms of the 
conflict-as-misunderstanding approach, it can also be 
criticised in terms of its lack of fruitfulness for 
investigation. Such a conceptualization limits the search 
for appreciation of the workings of conflict to 
psychological, socio-psycholigal and linguistic fields, and 
limits methods of dealing with it solely to the 
manipulation of psychological and language-related 
phenomena. 
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3.7 Means Used 
In this case the distinction is between the 
normally-used means of struggle, with violent, physical 
conflict contrasting with peaceful conflict, which subsumes 
competition (Weber 1964, pp.132-3). The use of this 
criterion to distinguish conflict from conflict-like 
interactions is not widespread, but it is widely used as an 
ingredient in discussion about the value of, and control 
of, conflict. Violence is not as easily defined as is 
often supposed. Attempts have been made to quantify it and 
construct a suitable theory (Bardis 1973); and Galtung's 
analysis includes a very wide concept (1975, and 1978). 
The various concepts are reviewed by Pontara (1978). 
Clearly peaceful conflict is more widely accepted as a form 
of legitimate social action, whereas violent conflict is 
less widely accepted. 
3.8 Locus of the Goals 
If the goals desired by the parties in conflict are 
equally accessible to both because they are located within 
the wider environment of both or within the control of a 
neutral third party, the structure of the conflict 
situation differs from one where one of the parties 
controls the goals desired by both. Such a distinction is 
made by Simmel (1955) : 
"The pure form of the competitive struggle is above 
all not offensive and defensive, for the reason 
that the prize of the fight is not in the hands of 
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either adversary... In many...other types of 
conflict...the prize is originally in the hands of 
one of the parties, or...an initial hostility, 
rather than the attainment of a prize, motivates 
the fight... The aim for which competition occurs 
within a society is presumably always the favor of 
one or more third parties"(1955, pp.57-61). 
Rapoport uses a similar distinction as one of his 
criteria for distinguishing 'debates' on the one hand from 
'fights' and 'games' on the other, where action is often 
directed not at an opponent but at a third party who is to 
be persuaded (for example, the judge or jury in a 
court)(Rapoport 1974, p.182). But Fink notes, "...most 
writers either ignore this aspect of the goal object, or 
else use it to distinguish between types of competition or 
between types of (noncompetitive) conflict" (1968, p.450). 
Although it may not be a useful distinction to use as 
the basis for a conflict/non-conflict division it is 
important to remember that in many situations of conflict 
in urban planning the location and control of desired goals 
can be crucial to both the understanding of the situation 
and the the management of the conflict. For example the 
control of land or activities may vest in either a third 
party (where two conflicting proposals have been made for 
the use of land owned by a third party) or more usually, 
vest in one of the parties to the conflict. 
The locus of the goals is used to make a number of 
distinctions about types of struggle. The distinction 
between striving to influence a third party and striving to 
follow accepted rules for the automatic award of a prize or 
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resource may have some benefit in urban planning. 
3.9 Availability of Goals and Resources 
If there is not enough of a resource to go round, how 
do we decide who gets how much of what there is? If there 
are many goals, values, and interests, which shall prevail? 
These two conditions which may result in conflict are 
conceptually distinguishable. The first condition 
parallels that of a zero-sum or constant-sum game, in Games 
Theory terms: one party can only gain at the expense of 
the other party or parties, so that the sum of their 
rewards is zero or a constant value.(2) 
Tedeschi e_t aj^  (1973) distinguish three types of game 
according to the correlation that exists between the 
parties' outcomes. The three are pure conflict (a zero-sum 
situation), pure coordination (where each party gains and 
loses the same amount as the other for each strategy 
choice) and mixed-motive (which applies to the priorities 
conflict above). 
Boulding's definition of competition, given above, 
which relies on the mutual incompatibility of positions, 
where "...the realisation of either makes impossible the 
realisation of the other"(1962, p.4) is a zero-sum 
approach. The concept is compatible with the Latin 
(2) An extended discussion of Game Theory and some of its 
important concepts is included in Chapter Eleven. 
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derivation of the word 'conflict'. Leas and Kittlaus, 
after giving the Latin derivation, then explain 
"Conflict happens when two pieces of matter try to 
occupy the same space at the same time. The two 
pieces of matter attempting to enter the same space 
at the same time will conflict, or strike together" 
( 1973, p.28). 
The concept of the incompatibility of desired spatial 
positions is central to both geography and urban planning, 
where one is dealing with land and locations which are 
unique and cannot be occupied similtaneously by more than 
one physical entity: a zero-sum situation. 
A major modification is necessary in practice because 
of the possible multiple use of a site, and overlapping 
land use definitions. 
The zero-sum concept of conflict is found most 
commonly where interactions are described in "either...or" 
terms. For example, taking for the moment a less exact 
separation between conflict and competition, the Ministry 
of Local Government and Planning's report on Town and 
Country Planning in Great Britain, 1943-1951, states: 
"Consequently, there is severe competition between 
agriculture and these other forms of development 
for the use of the limited amount of suitable land. 
To balance, and where possible to reconcile, these 
rival demands so as to ensure that land is used in 
the best interests of the community at large, is 
the planner's most important and difficult 
responsibility".(Great Britain. Ministry of Local 
Government and Planning 1951, p.81). 
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Here the zero-sum position is in terms of occupation 
of a particular class of locations (all locations suitable 
for agriculture) rather than a specific locality. In this 
sense, the basic concern of urban and regional planning is 
clearly an extension of the position described by Boulding. 
The distinction which must be drawn between spatial 
locations (e.g., a specific parcel of land) and value 
locations (e.g., good agricultural land) is important, and 
distinguishes large sections of urban planning conflict 
from conflict investigated by other disciplines. 
Decision-making in a "value location" situation is 
considerably more flexible, and trade-off negotiations 
become more central. Substitution of location, or 
trade-offs involving locations, are possible in resolving 
land-based conflicts in urban planning. 
A zero-sum situation can occur in relation to planning 
goals and objectives, where it may be possible to reach one 
goal only at the cost of the other. The possibility of 
both complementarity and conflict of objectives, and hence 
of resulting land use proposals, has been recognised by a 
number of authors, and methods devised to identify such 
conflicts. Roberts (1974) shows how a goals compatibility 
matrix can be used to identify goals which are in conflict 
and so require a choice of priority. She also mentions 
methods such as 'potential surface' analysis, which takes 
into account the characteristics and policy demands on any 
area of land, and which can be used to identify potential 
Page 88 
land use conflicts (1974, pp.36-37). This type of conflict 
is obviously not confined to urban planning. Janowitz, a 
political sociologist, notes that conflict in his field 
"...derives from a clash of goals, both personal and 
social"(1970, p.vii). In both urban planning and politics, 
a significant distinction needs to be made between 
resources which are from a limited pool (such as land and 
other material resources) and those which are not (such as 
justice, or regard for one's individuality). (Dlugos 
1981). A conflict over a limited resource may be 
resolvable if the focus is changed into an expandable 
resource. This would be possible where incompatibility 
over the limited resource derives from a clash over 
symbolic values, so that it may be possible to transfer the 
symbolic value to another resource. 
It may be possible to move the structure of the 
conflict from one of zero-sum to variable-sum by adding the 
time dimension (sequential occupation may be possible where 
simultaneous occupation in impossible: the resolution of 
the difficulty then involves allocating priorities) or by 
moving from consideration of a unique location to a class 
of locations. 
This section started with mention of both scarce 
resources and incompatible values as sources of conflict. 
Some writers see both as important foci for conflict 
studies. de Kadt (1965) is an example: 
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"Conflicts derive from the existence of mutually 
exclusive or incompatible interests. Under certain 
circumstances in social life individuals and groups 
find that they simultaneously desire the same 
scarce objects or resources, or that they hold 
imcompatible values orienting their activities. 
Thus there are two basic types of social conflict. 
The first relates to the distribution of scarce 
resources. We would call them scarcity or 
distributional conflicts....The second type are 
conflicts over the different interests to which 
action might be oriented -- in a general sense 
value conflicts. In these cases control of 
behaviour is sought by reference to general 
standards on which disagreement exists: groups 
hold values which differ from each other, and each 
tries to ensure that its own values are dominant in 
the situation" (p.457). 
Although de Kadt refers to "scarcity or distributional 
conflicts", costs related to scarce resources may be seen 
as an element in decision-making rather than allocation, as 
they are by Kuhn (1974) : 
"Conflict is the presence of costs as viewed before 
a decision is made. If giving up X is the cost of 
receiving Y, then the desires to have both X and Y 
are in conflict. Once the decision is made and X 
is given up for Y the cost is incurred and the 
conflict resolved." (1974, p.109). 
This concept of resource cost is clearly more appropriate 
to a single decision-maker (who may be an individual, a 
group, or a nation) but has less utility when applied to a 
number of parties. 
Whatever the costs in terms of resources, the nature 
of the scarce resource that cannot be enjoyed exclusively 
by more than one party at a time (where 'enjoyment' implies 
use, ownership, and occupation; and 'resource' can imply 
issues, status, behaviour space, votes or physical 
location) will influence both the parties and the conflict. 
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In urban planning the rewards from the enjoyment of a 
scarce resource, and/or the costs to the other parties, may 
come from externalities to the conflict itself. 
The distinction has been made by Bernard (1957a) and 
extended by Boulding (1978)(p.351) between "issue 
conflict", "which is about something (presumably that 
something being a redistribution of welfare)" and "no-issue 
conflict", "which is irrational in the sense that it 
results from the interaction of the parties and results in 
a diminution of aggregate welfare, with its distribution 
being determined by largely random factors... 
Psychologists have rather tended to see conflict in terms 
of this irrational dynamic. Radicals, and especially, of 
course, Marxists have tended to see conflict almost 
exclusively as 'issue conflict' with great importance 
attached to who wins".(Boulding 1978, p.351). In other 
words, an issue can be the resource over which conflict 
occurs. 
3.10 Subjectivity and Objectivity 
This distinction overlaps with the distinction between 
conscious and unconscious interaction described above. The 
question is whether conflict exists only when it is 
perceived as such by the participants themselves 
(subjective), or whether it exists independently of the 
participants' perceptions as part of the social structure 
(objective). In the situation described earlier by Corbett 
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(1965) an objectivist would argue that the conflict existed 
before he and his Nazi acquaintance opened their 
discussion, that it could be found in the very structure of 
the ideological position; a subjectivist would argue that 
the conflict existed only when the two were aware of it. 
This distinction is stronger than that between covert and 
overt conflict, and has important ideological significance. 
The question that distinguishes the 'objective' from 
the 'subjective' orientation to conflict is whether the 
structure of society is inherently conflictful.(3) 
The subjectivist approach accepts latent and covert 
conflict, but not the structural existence of conflict in 
the absence of the parties' awareness of it. 
Mitchell summarises the subjectivist viewpoint as 
follows: 
"(1) The objectives of the parties which result in 
the creation of a situation of goal 
incompatibility, are subjectively selected 
according to the underlying (and often 
contradictory) values of the participants 
themselves; and 
"(2) These values are to differing degrees 
independent of the structure of the society in 
which they arise and not wholly or inevitably 
determined by the divisions of labour or 
distribution of material resources within the 
society. Hence, conflict is neither logically 
nor empirically 'built in' to any particular 
structure, although certain kinds of structure 
and values appear empirically more likely than 
others to lead both to particular types of 
(3) The objectivist approach deals mainly with social 
conflict, but implies that most other types of conflict 
flow from that in society. 
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conflict and to manifest conflict."(1981, p.27). 
There are many political scientists, sociologists, and 
conflict researchers who oppose this view.(4) 
The terms 'objectivist' or 'structuralist' are used for the 
opposing points of view. Sissons and Ackoff (1966) are 
"objectivists". Their definition of conflict has been 
given above, but they note that "There is nothing in this 
definition of conflict...that requires that either party be 
aware or conscious of the conflict."(1966, p.126). The 
objectivist approach implies an overlap with wider social 
concepts such as power, inequality, and the distribution of 
resources. Sissons and Ackoff do not identify the source 
of conflict in their definition, and do not tackle the 
empirical problem of the effectiveness of the conflict 
action or the result that might have occurred had the 
conflict action not taken place. Both of these concepts 
are addressed in the literature on power (See, for example, 
Bachrach and Baratz 1962; Lukes 1974; Clegg 1979). 
A stronger view than that of Sissons and Ackoff which 
specifically identifies the source of conflict is that of 
Schmid. Schmid argues that conflict "...is incompatible 
interests built into the structure of the system where the 
conflict is located."(1968, p.217; quoted in Mitchell 
(4) Mitchell tries to represent both points of view 
completely fairly, but he is clearly a 'subjectivist'. 
See his Chapters 2 and 3 for a summary of the two 
opposing viewpoints. Curie (1971) and Galtung (1978) 
represent the objectivist view. 
Page 93 
1981, p.16). Even more emphatically, Schmid states that: 
"In an objectivist model of conflict...conflict is 
seen as built into a structure and as determined by 
this structure. Behaviour and attitudes are but 
symptoms of the conflict which is independent of 
what the actors think or do. A class conflict is 
located in the structure of the capitalist mode of 
production, is determined by this structure and not 
the actors. This conflict between labour and 
capital is there, quite irrespective of whether 
there is an open struggle or not, hostile feelings 
or not. Conflict is never solved by 
behaviour/attitudinal integration, only disguised 
and turned into a latent state. The class conflict 
would be solved only by eliminating the 
contradictions between labour and capital..." 
(Schmid 1970, p.23; quoted in Mitchell 1981, 
p.17). 
There are at least two major difficulties with the 
structuralist view. Firstly, it appears to focus mainly on 
one type of conflict (class) through one form of social 
structure (social/economic) and relate to one form of 
production (capitalist). Adherents see a panacea for the 
removal of all conflict in capitalist society — a change 
of the mode of production, or of the relationship between 
labour and capital — but tend to neglect conflicts in 
other non-capitalist societies. The anthropological 
literature, for example, is full of examples of conflict 
and conflict management in a range of non-capitalist 
societies (see the two collections edited by Montagu, 1973, 
and 1978) . 
Secondly, and conceptually more importantly, the 
structuralist view considers that some observer (usually 
the researcher) has access to greater knowledge than the 
actors, and so can identify conflicts even when the 
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participants themselves cannot. This can only be done on 
the basis of a different and presumed superior world view. 
The "symmetry of ignorance" (Heath, 1979) is ignored. 
Mitchell argues convincingly that the 
objectivist/structuralist approach could more honestly be 
called a 'normative' approach, for "the whole problem may 
best be summarised as one involving the coincidence of 
observer's with participant's values. If these do not 
coincide then differing conclusions about the existence of 
a conflict situation may arise..."(1981, p.21).[Emphasis in 
original]. There are parallels here with the problem of 
the urban planner or other designer working as a 
professional adviser with a client to define the original 
problem-space for his design advice .(Heath, 1979). 
Different values may lead to different appreciations of the 
problem situation; and thus to manipulation of the 
client's values or desires. 
Mitchell summarises the situation as in Figure 3.1 
below: 
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Figure 3.1 Conflict Situations 
A Subjective Conflict Situation 
(according to the values and goals 
of the actors) 
An Objective 
Conflict 
Situation 
(according 
to the 
values and 
goals of the 
observer) 
Yes 
No 
Yes 
A. 'Real' conflict 
(conflict behaviour 
plus antagonistic 
attitudes) 
C.'Unreal conflict' 
(Conflict 
behaviour plus 
antagonistic 
behaviour) 
No 
B. 'Mystification' 
(no overt 
conflict 
behaviour) 
D. 'Real' peace 
(No overt 
conflict 
behaviour) 
Source: Mitchell (1981),Fig.4, p.21. 
Much is lost, however, by forcing conflict situations 
into the two-fold division between 'subjectivists' and 
'structuralists'. On the one hand, it is clear that not 
all conflicts derive from the social structure, and more 
particularly not from one social structure only. But to 
claim that only interactions seen as conflicts by both 
parties can properly be called conflict is clearly to 
neglect situations of power inequalities or information 
control. The distinction does point, however, to two 
important issues. 
The first is the range of options available for 
conflict management. Subjectivists would argue that 
modifying the perceptions of the participants to a 
condition where one or more of them no longer identifies 
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the interaction as conflictful will remove the conflict. 
The normative approach would hold that conflicts can only 
be removed if the underlying structure, as it identifies 
it, is substantially altered. Related to this issue is 
that of identifying the source of the conflict, especially 
social (or more specifically, social class) conflicts. 
Structuralists, who would obviously include Marxists, would 
identify the contradictions between the two major social 
classes, based on particular socio-economic criteria, as 
the only important source of conflict. The position 
maintained in this thesis is that although such relations 
are not unimportant sources of certain types of conflict, 
they are not the sole, or structurally underlying, source. 
Social conflict, almost by definition, involves social 
categories. In this case, the wider concept of social 
stratification is followed rather than the two-class 
concept of Marx or Dahrendorf. These social categories (a 
less hierarchical term than strata) may or may not be in 
conflict with other categories. To simplify the 
terminology, the categories are termed "classes". The 
concept of class used here is closer to that of Weber, 
where power, authority, and control of resources are the 
identifying characteristics of a number of classes. (Weber 
1964) . 
The second important implication is in the area of 
professional action, responsibility and ethics. Both camps 
would argue that some attempts to modify participant's 
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objectives in a conflict situation are manipulative, and so 
unethical. The normative group usually claims that all 
attempts to do so, without fundamental structural change, 
are manipulative, as they do little more than support the 
status quo (and by implication support entrenched power 
holders at the expense of those without power). However, 
the application of 'structuralist' values and beliefs to 
the "structure of the problem space" (Heath 1982) can also 
be considered manipulative. The exercise usually called 
'consciousness raising' can in effect be nothing more than 
the imposition of the observer's values on a social 
interaction. 
The approach taken in this thesis is neither 
subjectivist nor structuralist (and so would be seen by a 
structuralist as subjectivist and vice versa). It holds 
that although many conflict situations involve parties who 
are both well aware of their incompatibilities there are 
also conflicts which result from the wider structural 
setting of the interaction and of which at least one party 
may be unaware. This,of course, is true of almost any 
social interaction, which cannot be divorced from its 
social structural setting. Unlike the classic subjectivist 
approach it does not hold that awareness by both parties is 
a necessary condition for conflict, though it is often 
present and normally important. Unlike the classic 
structuralist approach it holds that conflicts may be 
embedded in structures other than society's social and 
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economic framework (e.g., the structure of beliefs, or of 
religion, or of generations). 
3.11 The Nature of the Parties 
Conflict involves the interaction of two or more 
"social entities" (Raven and Kruglanski 1970, p.70), 
usually referred to as 'parties'. The characteristics of 
the parties are important for they form the basis for the 
most common classification of types of conflict, and are 
the basis for the separation of conflict studies by 
academic discipline. Obviously there are many types of 
party which mav become involved in conflict. 
Boulding (1962) considers parties at the most abstract 
level. All parties are, he says, "behaviour units", each 
of which is 
"...some aggregate or organization that is capable 
of assuming a number of different positions while 
retaining a common identity or boundary. A 
behaviour unit may be a person, a family, a species 
of animal or artifacts, a class of ideas, a theory, 
or a social organization such as a firm, a nation, 
a trade union, or a church....Not all behaviour 
units are parties to conflict, though most of them 
probably are. A behaviour unit becomes a party 
when it becomes involved in conflict with another 
behaviour unit. A party is something that cannot 
actually exist in the singular — they must come at 
least in pairs".(1962, pp.2-3). 
The question of the nature of the parties to a 
conflict re-emphasises some of the issues already 
discussed. Nicholson (1970, p.2) defines conflict as 
"...an activity which takes place between sentient, though 
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not necessarily rational beings", so that "...a conflict 
must be defined in terms of the wants or needs of the 
parties involved." Thus, to Nicholson, some of Boulding's 
behaviour units ("a species of ...artifacts, a class of 
ideas, a theory...") could not be parties to a conflict, so 
there is overlap with the dimension of 'awareness' already 
discussed. 
Dougherty and Pfaltzgraff (1971) approach conflict 
from the viewpoint of the political sciences, in a textbook 
relating mainly to international relations. Their major 
division is between 'micro-' and 'macro-' theories of 
conflict, focussing on the scale of the parties, and 
distinguishes those who take as their point of departure 
the behaviour of individuals ("generally speaking, 
psychologists, social psychologists, biologists, games 
theorists and decision-making theorists")(p.140) and those 
who start at the level of groups ("sociologists, 
anthropologists, geographers, organization and 
communication theorists, political scientists and 
international relations analysts and systems 
theorists")(p.140). They note that some scholars might 
divide their attention between macro- and micro-
dimensions, economists being an example. In some 
disciplines, such as history, some scholars may use what is 
essentially a micro- approach (the unique factors of the 
personality, background and beliefs of the individual 
statesman) whilst others use a macro- approach (the clash 
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of nation-states). Dougherty and Pfaltzgraff's own 
approach is one which combines both: 
"Society would not be concerned about conflict 
within the individual if it were not for the 
plausible assumption that there is a significant 
relation between conflicts within the psychic 
structure of the individual and conflict in the 
external order. No theory of conflict can ignore 
this relationship. This is not to suggest that all 
internal conflicts can be explained only in terms 
of external forces, or that all external conflicts 
can be explained only in terms of inner psychic 
forces. The internal and external can never be 
completely separated. Neither can the one ever be 
reduced completely to the other and derived soley 
from it."(pp.139-140). 
This thesis also combines both micro- and macro- approaches 
to conflict, as urban planning considers both individuals 
and groups. 
Fink (1968) spends some time in critically examining 
extant classifications of conflict based on the 
characteristics of the parties. Although he finds none are 
completely satisfactory, and points to many inconsistencies 
amongst those that do exist (pp.416 [ff.])his discussion is 
valuable. He devotes particular attention to 
classification attempts made by Dahrendorf (1961) and 
Boulding (1962). Dahrendorf's classification has two 
dimensions: the scale of the social unit ( 1.roles, 
2.groups, 3.sectors, 4.societies, and 5.supersocietal) and 
authority relationships (1.equal vs.equal, 2.superordinate 
vs.subordinate, and 3.whole vs.part) giving 5x3=15 
classification cells. He reduces this total to six main 
types of conflict: role conflicts, competition, proportion 
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struggle, class conflicts, minority conflicts and 
deviation, and international conflict. 
The kinds of social conflict distinguished by Boulding 
are eight: 1. conflicts between or among persons; 2. 
boundary conflict between groups (spatially separated 
groups); 3. ecological conflict between groups (spatially 
intermingled groups); 4. homogeneous organization 
conflict (i.e., between organizations of like character and 
purpose, such as State vs.State, sect vs.sect, union 
vs.union, etc); 5. heterogeneous organization conflict 
(i.e., between unlike organizations, such as State 
vs.church, union vs.corporation, university vs.church or 
State, etc.); 6. conflicts between a person and a group 
(mainly socialization conflicts, as in child vs.family, 
person vs.peer groups, person vs.hierarchical superiors or 
inferiors, etc.); 7. conflicts between a person and an 
organization (mainly role conflict); and 8. conflicts 
between a group and an organization. (Boulding 1962, 
pp.110-113). 
Distinctions based on the nature of the parties are 
important in conflict studies for reasons other than mere 
classification. Parties have characteristics of their own 
(size, membership) but they also represent other 
characteristics. Fink's discussion is a case in point. He 
identifies the domains of current conflict theories as 
interpersonal, community, class, political, ethnic, 
religious or international, where the nature of the 
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opposing parties is a crucial element. 
"These types are distinguished according to the 
nature of the conflicting social units, defined in 
terms of their institutional locus or level of 
social structure which they represent. Underlying 
this principle of classification is the assumption 
that each kind of social unit, having its own range 
of size, structure, and institutions, will also 
have its own modes of interaction and thus its own 
patterns of conflict with other social units. 
(1968, p.417)[Emphasis in original] 
The fact that the parties fit within an institutional 
and social framework is of importance to urban planning. 
The discussion on the urban planning process in Chapter 
Five below shows that many others besides urban planners 
are involved in the process. The process itself occurs 
within a social and institutional structure, so that 
conflicts involving the parties in the urban planning 
process will also occur within (or possibly over) this 
structure. Neither the process nor the structure within 
which it occurs are static, and conflicts can arise as a 
result of changes in either. A good example is the upsurge 
in demands for public participation in the 1960's and 
1970's, which resulted in changes to both structure and 
process in the United States, Britain, Australia and 
elsewhere. But these changes were not without conflict 
(Arnstein 1969; Fagence 1977). Conflict can also be a 
factor in placing participation on the public agenda. 
(Urban Affairs Committee 1980, p.35). 
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For these and other reasons, knowledge of the 
characteristics of the parties is important both in 
understanding conflicts and in conflict management. The 
characteristics considered can include; 
(i) the ideology and moral beliefs of each, including their 
predisposition to conflict, the value placed on 
conflict, and the attitude to violence or the other 
means by which conflicts can be pursued. Mead and 
Metraux speculate that national characteristics may be 
identified here. They consider that in Russia, the 
approach in evaluating conflict is, "Did I use my full 
strength?", in the U.S.A., "Did I win or lose?", and in 
Britain, "Was this the best possible compromise?". 
(Mead and Metraux 1965, pp.120 [ff.]) 
(ii) the motives for the conflict, which may not be the 
same as those espoused in public. 
(iii) the processes by which the parties make decisions, 
and their inherent flexibility, or inflexibility. 
(iv) whether the parties were formed as ad_ hoc entities 
around the conflict in question (i.e., whether they are 
mainly interested in single or multiple issues). This 
may also influence whether or not they will combine with 
or ally themselves with other parties, to form larger or 
more diverse parties. 
(v) the power, legitimacy, and authority of the parties, 
and whether these are symmetrical between the parties. 
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The importance for social conflict is obvious; but the 
related concept of vulnerability is important when 
considering some conflicts in urban planning. Power in 
this sense also includes access to resources, including 
information. 
(vi) the internal cohesion of the groups, something which 
may in fact be influenced by the conflict in which the 
party finds itself (Coser, 1956). 
(vii) for many social conflicts, the class or stratum, and 
the basis by which the party and outsiders define it. 
(viii) the subjective orientations of the parties, 
including their perceptions of the other's intentions 
through preconceptions, learning or stereotypes, their 
degree of rationality and their fear, trust or suspicion 
of the other. This would include whether or not they 
evaluate the other party as evil and so deserving only 
destruction. 
These characteristics all influence the nature, 
process, course and management of conflicts. They will be 
returned to in discussion of conflicts in urban planning 
(Chapters Six to Ten) and the management of conflict (Part 
III) . It should be noted that the concept of relative 
power, including the idea of legitimate authority, of the 
parties is especially important where urban planning 
conflicts are concerned. 
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In many of the interactions of the 1960's in United 
States inner cities, the poor were unable to oppose slum 
clearances. Similarly, early clearance of squatter 
settlements in the Third World did not arouse immediate 
resistance. In such unbalanced power situations the 
possibility of latent conflict needs to be considered. 
Preston (1976) makes the point that the United States 
poverty programmes of the 1960's (by agencies such as the 
Community Action Program) raised the political 
consciousness of the urban black population and contributed 
to changing alignments in American politics. Some of these 
realignments occurred after race riots and other signs of 
overt conflict. He quotes J.David Greenstone and Paul 
E.Peterson (1973) as follows; 
"The new anti-poverty program, although apparently 
cast in the tradition of the New Deal, in fact set 
off local political struggles which crystallized 
and dramatized changing alignments in American 
politics"(p.395). 
For Preston "...the important point here is that the 
poverty programs created the stimulus for conflicts between 
blacks and local political leaders and bureaucrats"(p.395) , 
and later, "Without question, the most shrewd political 
leaders perceived community participation for what it was: 
a direct challenge to their political power and a threat to 
the prevailing authority structure in the city. They were 
correct"(p.396). 
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In other words an attack on urban poverty, with the 
admirable concomitant of increasing participation in local 
affairs by those most affected, had the consequences of 
lessening the power differential between two groups, 
threatening the power of those who already had power and so 
helping to bring about overt conflict. 
3.12 Representation 
Representation of the parties to a conflict can occur 
in two quite different ways, both of which are important in 
urban planning. In the first sense, parties to a conflict 
may have representatives to put their case to opposing 
parties or to a third party. In the second sense, two 
conflicting parties may each claim to represent the 
interests of another social entity (for example, both may 
claim to represent the 'public interest', or the interests 
of a neighbourhood or community).(5) 
In this second sense, the fact that conflict arises over a 
specific issue may prohibit the two parties from agreeing 
on the nature of the 'client' each purports to represent. 
(Sharpe 1973, pp.223-4) 
(5) "Representation" and "the public interest" are 
difficult and much discussed concepts. Both will be 
used in this thesis, but space does not permit a 
detailed investigation of them. Both are well covered 
by Fagence (1977) Chapter 2, and in the "Needham/Faludi 
debate" in the Journal of the Royal Town Planning 
Institute. (Needham (1971); Faludi (1971) ; Needham 
and Faludi (1973)). 
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The nature of the representation of the parties can, 
depending on the circumstances, enhance or reduce 
conflict.(Bartunek et al 1975). 
3.13 The Spatial Dimension 
This aspect of conflict is not well represented in the 
literature, except by geographers interested in social 
conflict (Harvey 1972a, 1972b,1973; Gale and Moore 1975; 
and especially Cox 1973, Cox, Reynolds and Rokkan 1974, Cox 
1978), writers with an interest in urban spatial 
inequalities and urban planning (Simmie 1974; Kirby 1979) 
and those seeking to apply conflict theories to the 
particular complexities of the urban environment (Castells 
1977; Mingione 1981). Location in space is implied by 
Leas and Kittlaus' (1973) definition of conflict derived 
from the Latin origins of the term, and given above. As 
they point out, two "pieces of matter", or parties, 
attempting to occupy the same location at the same time 
will be in conflict. 
Spatial segregation and spatial intermingling are used 
as classification criteria by Boulding (1962, p.Ill) in the 
party-based classification given above, so that this aspect 
is considered of some note even outside the boundaries of 
urban planning and geography. 
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Cox (1973) draws attention to an aspect of conflict 
which is emphasised by spatially-oriented approaches but 
often overlooked elsewhere: the problem of externalities. 
Locational decisions have impacts on both the site in 
question and beyond that site. The external effects, or 
externalities, may be positive, negative, or neutral in 
terms of value. Incompatibilities, the basis of conflict, 
can occur as a result of internal factors but also through 
externalities. The spatial concept of externalities 
overlaps that of the environment of the conflict. Massam 
demonstrates that location and space are important concepts 
in public administration as a whole, reinforcing their 
effect on urban planning conflict (1975). 
3.14 The Environment of the Conflict 
Any human interaction occurs within a wider social and 
physical environment. This is no less true for conflict 
than for other interactions. As is commonly the case in 
social affairs, the boundary between the conflict situation 
and its environment is usually both ill-defined and, in 
systems terms, open. The channels of communication used 
may be considered as part of the conflict situation or as 
part of the environment, as may be the values of the 
parties (which may, or may not, be the same as those of 
other social entities, third parties, or the wider social 
environment), or the resources available to the parties 
from the environment. 
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Conflicts clearly have an influence far beyond the 
particular episode. The threat of terrorist attacks on 
production facilities, or the potentially illegal and 
lethal applications of by-products, has had a strong 
influence on the whole nuclear power industry, for example. 
(Blair and Brewer 1977). Similarly, protests and violence 
by urban social groups have altered society's values 
related to the urban environment. 
Rewards expected to be gained by the parties may also 
be seen as part of the conflict episode or part of its 
environment, especially where side-payments may be sought, 
or where the overt focus of the conflict is not as 
important as the covert goals (although such conflicts 
would be termed "pseudo-conflicts" by Glass (1966)). 
The resources available to the parties are also 
influenced by the wider social and technological 
environment. The possibilities of communication, of 
manipulation and influence, of access to information and of 
transfer of physical and financial resources are far 
greater in industrialised than in non-industrial societies, 
for example. The nature and intensity of conflicts in the 
two situations can be expected to differ. 
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3.15 The Time Dimension 
Conflict, by its very nature, is a dynamic phenomenon. 
Each conflict episode has pre-conditions and an aftermath 
(Pondy, 1967) and specific static and dynamic elements 
(Boulding, 1962). Its effects may be short or long term 
(Lockhart 1978). 
In the definition used by Leas and Kittlaus (1973) the 
two parties to conflict were seen to want to occupy a 
particular space a_t the same time. Presumably if the 
parties occupied the space at different times, conflict 
would not occur. Boulding, however, specifically notes 
that competition for fodder can occur between nocturnal and 
diurnal grazing species. Conflict, to Boulding, does not 
necessarily involve simultaneous occupation (1962). 
The addition of the time dimension to conflict studies 
introduces a number of concepts of importance to conflict 
management, including the pre-conditions to conflict (which 
may be a series of steps, at each of which the link to the 
conflict outcome may be avoided), and that of the 
equilibrium of a conflict situation or a conflict outcome. 
Studies have shown also that time pressures can influence 
the conflict process (Alcock 1974) . 
Figure 3.2 The Conflict Dynamic 
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Susan Batty (1977) has shown through a case study of 
an urban planning situation that the time element (along 
with spatial considerations and information shortages) is a 
characteristic problem in urban planning conflicts. In the 
case she investigated (following the report of Friend, 
Power, and Yewlett (1974)) timing considerations were 
important because: 
(i) the priorities given to particular decisions and the 
sequence in which they occurred could affect future 
options which remain open in other areas; 
(ii) the duration of the conflict situation affected the 
stability of the attributes of the conflicting 
parties. Values changed over time, a search for 
options continued, and changing circumstances could 
alter the structure of the conflict. Such changes 
could lead to eventual implementation of obsolete 
solutions, for the attitudes of the parties may have 
become entrenched in support of an option long after 
it had ceased to be appropriate. (1977 p.214). 
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The distinction between latent and manifest conflict, 
already alluded to in previous sections, has implications 
for the temporal aspects of conflict also, in that latent 
conflict is usually seen as one of the precursors of 
manifest conflict. 
3.16 The Value Placed on Conflict 
The various dimensions of conflict already considered 
in this Chapter combine to influence the value placed on 
conflict by both the parties involved in the conflict and 
observers located in the environment of the conflict. Some 
discussion of the range of values placed on conflict 
occurred in Chapter One. More specific points which need 
emphasis are included in this section. 
In relating conflict to organizations, two models of 
conflict, the 'human relations' view and the 'realistic' 
view can be identified (Kelly 1969, cited in Glen 1975). 
These views illustrate the two opposing views of the value 
of conflict. The 'human relations' view holds that: 
"1. Conflict, by definition, is avoidable. This 
follows from the presumption that organizations are 
stable, well-integrated units in which policy rests 
upon the basis of consensus. In this context, 
conflict would be an abnormal disturbance of the 
natural homeostatic equilibrium of the 
organization. 
"2. The causes of conflict are explicable in terms of 
personal idiosyncracies. If the natural 
equilibrium is disturbed, the cause is likely to be 
the inappropriate disruptive activity of some 
ill-disposed individual or group..."(Glen 
1975,p.90). 
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This compares with the 'realistic view, in which 
"1. Conflict is inevitable: it must be recognised 
and accepted as integral to any human encounter! 
Conflict and change are seen as being inevitably 
interlocked as any redistribution of power and 
privelege will be sought by some and resisted by 
others. 
"2. The causes of conflict are to be found in the 
structural factors which determine the total 
situation. Four levels at which conflict arises 
are identified: 
a) the individual level... 
b) the group level... 
c) the organization level... 
d) the societal level..."(Glen 1975,pp.91-92). 
Various attempts have been made to emphasise the 
functional aspects of conflict, as opposed to the widely 
accepted dysfunctional aspects. A widely quoted work is 
Coser's (1956) extension of the work of Simmel(1955). 
Others have noted, at the personal achievement level, that 
anxiety brought about by conflict can have a stimulating 
effect — it is even viewed by some as a necessary element 
in the creative process — although this needs to be 
distinguished from the progressively more disruptive 
effects of conflict and anxiety above certain thresholds 
(Coleman and Hammens 1960), and some have even seen 
positive functions in racial conflict (Himes 1973). 
Conflict of various degrees of tumultuousness has in the 
past been an element in the extension of participation 
within the total planning process (see, for example, Gamson 
1968; Godschalk 1972; Urban Affairs Committee 1980). 
Conflict and confrontation have been elements in the 
securing of parts of our natural and cultural heritage-
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Historically, tyrants, negligent rulers, bureaucrats and 
unswervably certain experts, amongst others, have been 
influenced and had their actions modified by conflict and 
confrontation.(Loomis 1967). As various researchers have 
shown, however, the positive attitude to conflict may 
extend to a justification for violence and other 
destructive behaviour (e.g., Blumenthal, Kahn and Andrews 
1973) . 
Possibly the best short summary of approaches to the 
value of conflict and its characteristics, is that provided 
by Stroup (1965) : 
"There now appears to be general agreement among 
researchers on the following characteristics of 
social conflict: 
(1) Social conflict is a basic and necessary 
ingredient of social life. 
(2) Social conflict performs both constructive and 
destructive functions. While a better 
understanding of the nature of social conflict 
has been advanced by recent emphasis on its 
constructive functions, the main concern of 
researchers in this area remains the reduction 
and management of the destructive aspects. 
(3) Social conflict is caused by numerous variables 
interacting together so that the explanation and 
prediction of social conflict lies in multiple 
causality and interaction rather than in a single 
cause. 
(4) Social conflict is dynamic in character and 
follows a developmental course or sequence. 
There is still, however, considerable controversy 
as to the dynamics of the course of social 
conflict and its relation to the origins of 
conflict. 
(5) Social conflict occurs in a social environment 
and both influences and is influenced by it" 
(p.416) 
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3.17 Fights, Games, and Debates 
A framework by which the various dimensions of 
conflict discussed in this Chapter can be integrated is 
provided by Rapoport (1960). He distinguishes three main 
types of conflict: "fights", "games", and "debates". In 
fights: 
"...the opponent is mainly a nuisance. He should 
not be there, but somehow he is. He must be 
eliminated, made to disappear, or cut down in size 
or importance. The object of a fight is to harm, 
destroy, subdue, or drive away the opponent"(p.9). 
Yet, for a game: 
"...the opponent is essential. Indeed, for someone 
who plays the game with seriousnes and devotion, a 
strong opponent is valued more than a weak one. In 
a way, therefore, the opponents in the game 
co-operate. Firstly, they co-operate in the sense 
of following absolutely and without reservation the 
rules of the game. Second, they co-operate in 
'doing their best', that is in presenting each 
other the greatest possible challenge. The 
challenge is what makes the game worthwhile"(p.9). 
Rapoport feels this description of a game is valid 
• • 
even when there is no question of actual 
co-operation, as for example, in game-like 
life-and-death struggles[sic], the assumption that 
the opponent will try to do 'his best' contributes 
to the validity of rational analysis, which both 
must accept. So in a way, at least, there is 
'community' between the opponents"(p.9). 
"In summary, then, the essential difference between 
a fight and a game from our point of view is that 
while in a fight the object (if any) is to harm the 
opponent, in a game it is to outwit the opponent. 
A fight, in our idealized sense, involves no 
calculations, no strategic considerations. Each 
adversary simply reacts to the other's and his own 
actions. In principle, if we knew how these 
reactions occur, we could predict the whole 
progress of the fight from the way it started 
without reference to the goals of the opponents or 
to the potentialities of the outcomes. Even the 
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discernible goal — to harm the opponent — is 
sometimes absent. Such is the much-quoted and 
misunderstood 'struggle for existence' in the 
universe of competing species." 
"In a game, the potentialities of alternative 
outcomes must be taken into account, if the 
reactions of the opponents to each other's moves 
are to be understood or described systematically. 
In short, the essential difference, as we see it, 
is that a fight can be idealized as devoid of 
rationality of the opponents, while a game, on the 
contrary, is idealized as a struggle in which 
complete 'rationality' of the opponents is assumed. 
In consequence, the analyses of fights and of games 
will involves very different intellectual 
tools..."(p.10)[Emphasis in original] 
The third kind of conflict discussed by Rapoport, 
namely debates, is a situation where opponents direct only 
their arguments at each other, or at a third party who is 
to be convinced. The intention is to persuade, to 
convince, rather than to destroy or to outwit. He mentions 
as examples of debates, sales efforts, criticism ("which is 
sometimes an analysis of debate issues"), "arbitration 
boards and courts", and "legal systems and philosophies of 
law".(p.10) 
3.18 Summary, and a^  Definition 
Stroup (1965) claimed that there is agreement amongst 
researchers that social conflict is a basic and essential 
ingredient of social life, performs constructive as well as 
destructive functions, is caused by many variables acting 
together, is dynamic and occurs within a social environment 
which it influences and is influenced by (p.416). The 
discussion in this Chapter confirms her opinion. 
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Areas of disagreement amongst researchers are the 
breadth of the concept of conflict to be applied, the 
dividing line(s) between conflict and conflict-like 
phenomena, the place of tensions which do not involve 
actions and the stages in the conflict process. 
In this investigation, a distinction will be drawn 
between latent and manifest conflict. Manifest conflict 
will be defined as: 
An interaction between two or more interdependent but 
separately identifiable parties, based on an 
incompatibility of goals of which at least one party is 
aware, where at least one party actively seeks to 
achieve its goals or obtain a scarce resource through 
actions that make it more difficult for the other to do 
so, or which reduce the value of the outcome to the 
other. 
Latent conflict has all the ingredients above, except 
action. 
Implications which may need to be spelt out are: 
1. manifest conflict can occur outside or inside or over a 
regulatory framework. The existence of a set of rules 
defines two different kinds of manifest conflict 
(regulated and unregulated) rather than separating 
conflict from non-conflict. In urban planning, 
regulated conflict is the norm, although informal 
actions outside the regulatory framework can occur. 
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2. at least one party must be aware of the conflict, so 
that structural relations perceived only by an outside 
observer are not here considered manifest conflict. If 
the observer convinces at least one party of the 
incompatibility, then latent conflict may exist; if 
action ensues by at least one party, manifest conflict 
exists. 
3. the continuity or otherwise of the action is not an 
important factor, although it is expected that action 
will continue for some time — until a goal is reached, 
or a resource obtained, or further action prohibited. 
4. "action" can include "refraining from action". 
5. the means used are not considered crucial to the 
definition of conflict, although they will serve to 
distinguish types of conflict. Similarly, the nature of 
the parties, except that they must be separately 
identifiable and that the actions of one must affect the 
other, is not a basis for this definition; but again, 
different types of party will lead to different kinds of 
conflict. 
6. the reduced value of the outcome is as perceived by the 
party impacted. External observers may see the 'reduced 
value' as a beneficial value change. 
7. the definition fits within the broader concept of 
conflict. The definition includes, but is not 
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restricted to, war and other violent, destructive 
interactions. 
8. although the concepts of cost and constrained choice of 
alternatives are included by implication in the 
definition, conflict is not limited to zero-sum or 
constant-sum situations. 
9. conflict may be asymmetrical, in that only one party 
may be aware of incompatibilities, and only one party 
may be taking action. Active resistance is not required 
by this definition. 
In summary, the dimensions of conflict identified in 
this Chapter are: 
the regulatory framework, 
the focus of interaction, 
awareness, 
continuity, 
communication, 
means used, 
locus of the goals, 
availability of goals and resources, 
the "subjectivity" or "objectivity", 
the nature of the parties. 
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the directness of representation, 
the spatial dimension, 
the environment of the conflict, 
the time dimension, and 
the value placed on conflict. 
The relationships amongst the dimensions are complex, 
subtle and dynamic. Figure 3.4 below attempts to clarify 
the structure of this dynamic process. 
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CHAPTER FOUR 
CONFLICT AND HUMAN NATURE 
4.1 Introduction 
In the preceding Chapters reference was made to 
beliefs about the value of conflict and its place in 
society. The root source of values about conflict in 
society is the philosophical concept of the essence of 
human nature, or fundamental human nature, or the 'true' 
nature of Man, as it is variously known. 
In this Chapter discussion will concentrate on how 
important thinkers have viewed human nature. These views 
have coloured society's suppositions about how individuals 
relate to one another and to society as a whole, as well as 
suppositions about the sources of conflict in these 
relationships. The propositions of most importance to this 
thesis are the opposing beliefs that (a) conflict is 
inherent in human nature and that (b) conflict is an 
imposition on an consensual human nature.(1) 
This Chapter discusses the range of current propositions 
about the place, functions, or dysfunctions of human 
conflict and will clarify the values accepted in the 
(1) A useful review of the nature/nurture debate concerning 
conflict and its application to society, politics and 
technology appears in Newton (1974 and 1975). 
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thesis. 
The debate over the place of conflict (and consensus) 
in human nature has been clouded, as Bernard (1981) shows, 
by the reference by conflict and consensus theories to 
three distinct phenomena and confusion over which, in each 
theory, are the referrents: human nature, the contemporary 
state of society, and the ideal society. 
Some writers considered all three as conflictful, 
others identify conflict in only two, or in one or none. 
Thus, the same historical figures (for example Thomas 
Hobbes and Jean-Jacques Rousseau) may be seen by some 
modern-day theorists as fore-runners of both conflict and 
consensus theories. It depends upon whether the modern 
theorist is referring to the original writer's ideas about 
human nature, to societies contemporaneous with the 
historical figure, or to ideal societies. Bernard is quite 
clear on his use of the categories: 
"...an author will be considered to be in the 
consensus tradition if he described in consensual 
terms at least some societies that actually existed 
at the time he was writing, while he is considered 
to be in the conflict tradition if he described in 
conflictual terms all the societies that actually 
existed at the time he was writing." (Bernard 1981, 
p.27) . 
Bernard discusses, amongst others, the relevant works 
of Plato, Aristotle, Hobbes, and Rousseau as the basis of 
the social conflict-consensus debate. He shows that 
depending on whether one concentrates on the writer's views 
of human nature, of society, or of the ideal society. 
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each's place in the debate may differ. Plato's view of 
original human nature, of the human essence, is of 
consensus, though he felt that this was gradually destroyed 
by the possession of property so that contemporaneous 
society was one of conflict. In the Republic, a consensus 
is restored by good rule. Aristotle's emphasis on 
consensus and cohesion usually places him as a fore-runner 
of consensus theorists, but he did recognise the conflicts 
in the society around him. His ideal Polis was, however, 
consensual, stemming from appropriate education. 
Hobbes and Rousseau, both "social contract theorists", 
hold an ambiguous position in the debate. "It is sometimes 
argued that the social contract theorists, as a group, laid 
the foundations of modern consensus theory"(Bernard 1981, 
p.60), and Bernard classes Hobbes as a consensus theorist 
although he "...posited only minimal and unstable consensus 
on the desirability of established government"(p.60); but 
in terms of his view of basic human nature Hobbes is 
clearly in the conflict tradition. Rousseau, on the other 
hand, has a consensual view of man in the state of nature 
but a conflictual view of men in the societies then 
existing. 
In this thesis, the various historical philosophers 
are grouped mainly in terms of their view of human nature. 
There is an attempt to link their views on this with their 
views on society, and particularly their views on the way 
that societies cohere or do not cohere. 
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4.2 The Essence Of Human Nature 
Western philosophical concerns with the fundamental 
aspects of human nature have been strongly influenced by 
the atomistic theory of the physical world developed by the 
ancient Greeks, Leucippus and Democratis. This held that 
the physical world is made up of particles that cannot be 
seen but which exist everywhere and share the same 
essential properties. These fundamental particles were the 
building blocks from which the complicated and varied 
physical world was derived. 
"Although this explanation could not be tested 
empirically, it was not merely a metaphysical 
speculation. Instead it served as a model for the 
process of explanation itself. The atomistic 
theory implied that matter and its behaviour are 
the results of a limited number of causes -
specifically, material behaviour is caused by the 
combination of particles, or atoms. Implicit in 
this explanation is the idea of an irreducible 
'essence' of matter, which somehow joins or 
interacts with other essences to form larger more 
complex wholes. The idea of limited, or finite, 
causality and the concept of irreducible essences, 
then, were basic to explanation." (Wrightsman 1974, 
p.12) 
Later other Greek philosophers returned to this 
tradition in their systematic speculations about human 
nature, seeking out the 'fundamental essence' from which 
man's complex pattern of behaviour derives. This essence 
would constitute 'true' human nature. "One of the major 
themes of Athenian intellectual life was reflected in a 
widespread debate over what was human nature and what was 
human artifice." (Wrightsman 1974, p.12). 
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Even if we do not accept the implications of this 
approach and assume that there is no such thing as the 
basic essence of human nature, there are sound reasons why 
we should examine the debate amongst those who do. 
Firstly, "...references to human nature frequently serve as 
explanatory concepts. We often justify our decisions about 
people on the basis of assumptions about their 
nature".(Wrightsman 1974, p.3). 
In other words, assumptions about human nature have 
taken on explanatory power. They are used to explain the 
behaviour of individuals and the relationships between 
individuals and groups, including conflict relationships, 
and are "persuasive and influential".(Wrightsman 1974, 
p.3).(2) Secondly, 
these assumptions have important implications for action, 
for our "..images of human nature are centrally important 
ideological phenomena..." (Ryan 1973, p.3) Ryan shows 
(2) But note that some writers claim the total futility of 
arguments based on the "true" nature of man. These 
would include the Scottish Moral Philosophers of the 
eighteenth century (including Adam Smith and Adam 
Ferguson) who attacked the Social Contract theorists 
such as Hobbes, Rousseau, and Locke. They argued that 
the reasoning of the Social Contract theorists had led 
social thinkers down a blind alley, with postulates 
that were capable of being supported or refuted, but 
not really improved or further developed. They felt 
that the existence of society was indubitable, so that 
the best place to start was by accepting this fact, 
rather than searching for a mythical pre-social being. 
For further discussion, see Jones, Russell A. and 
Day,Robert A. (1977)"Social Psychology as Symbolic 
Interaction" in Hendrick,Clyde(Ed)(1977)Perspectives on 
Social Psychology. Hillsdale,N,J.;Lawrence Erlbaum 
Assoc. '(Pages 78[ff]) 
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further that ideologies incorporate "validating 
assumptions" of imperatives, and that the roots of these 
imperatives are often grounded in "human nature".(1973, 
p.3). This extends as far as social beliefs about human 
aggression. (Burke 1975) . 
Assumptions about human nature have a profound effect 
on beliefs about human conflict, and will strongly 
influence attitudes to conflict itself and to actions 
designed to manage conflict. (Dagenais 1972; Crozier 
1974). For these reasons, it is necessary to look at the 
various beliefs about human nature that have influenced 
Western political and social thought. 
4.3 Assumptions About Human Nature 
"Every man is in certain aspects 
a. like all other men 
b. like some other men 
c. like no other man" 
(Kluckhorn and Murray 1972, p.37) 
Beliefs underpinning imperatives about human behaviour 
flow from assumptions about the ways in which men are 
'like' and the ways in which they are 'unlike': about what 
is fundamental and unchangeable and what the individual (or 
society through the individual) can modify. 
Wrightsman has grouped philosophies of human nature 
around "three great traditions of thought: the tradition 
of reason and nature, the tradition of will and artifice, 
and the tradition of rational will" (1974, pp.l4[ff]) 
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This organizational concept has great utility and will 
be the basis of the discussion which follows. Each 
tradition will be introduced briefly and then 
representative philosophers will be considered in greater 
depth. In each case the discussion will attempt to 
highlight aspects of the philosophical tradition that 
impinge directly on beliefs about conflict. 
The tradition of 'reason and nature', which began with 
Greek thought and is still best represented by Plato, sees 
man as part of the natural order of things: like the rest 
of the universe man's behaviour is bound by natural laws. 
Man has the reasoning power to discover these laws, and 
through the exercise of reason he is able to overcome 
unnatural excesses caused by imbalances in his nature. 
Some people have a greater capacity for careful reasoned 
reflection on things and so have a greater capacity to 
understand natural laws and live in harmony with them. A 
proper use of reason cannot be taught and learned by 
experience alone, but rather it is developed by examining 
one's own experience in a probing, searching way. This 
development, for example, was the goal of the 18th century 
French philosophers who sought to understand man in order 
to promote his development. 
The tradition of 'will and artifice' holds that man is 
governed not by reason but by his passions and appetites. 
In this tradition man is a self-regarding, self-protecting 
and self-fulfilling creature, directed by the unfettered. 
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wilful impulses that are natural to him. The guide to 
action is thus not reason before an impulsive act but 
rather the consequences of that act. Society produces laws 
and other mechanisms for allocating power to control man's 
wilful impulses. Social order is imposed through laws and 
rules which are nothing but conventions. These laws are 
not natural but rather they are constructions of human 
artifice. Wrightsman gives Thraccymacus and Hobbes as 
representative exponents. 
The tradition of 'rational will' houses such diverse 
theories as Hegel's idealism, Spencer's evolutionism, 
Marx's materialism, and Burke's historicist conservatism. 
History, in this tradition, belongs not to the man of 
contemplation but to the man of action. A society's 
institutions are a natural, visible product of the will of 
its citizenry, used by that citizenry in turn to examine 
their ideas and passions, and the products of these, more 
clearly. "The nature of man is reflected in his 
institutions and in his habitual patterns of action. 
Institutions are not products of human artifice designed to 
impose order upon man's actual impulses; rather, they are 
organic expressions of these impulses". (Wrightsman 1974, 
p.15). Bad or unworkable structures are gradually 
eliminated and replaced by others, ideally more workable. 
Man is by nature an evolutionary creature, both in his 
institutions and in himself. "There is a split in this 
tradition over whether this evolutionary nature grounds man 
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forever in the imperfectibility of his past or holds out 
the prospect of a perfectible future." (Wrightsman 1974, 
p.16) . 
In all three traditions Wrightsman deals with, there 
is a clear link between human nature and society. Human 
nature is considered logically antecedent to social 
structure: the cause of existing social structures in that 
these were either the natural result of the way human 
nature worked or they were developed to control, order and 
channel human nature. In the nineteenth century, however, 
this basically simple link in social theory building came 
into disrepute: 
"From the time of the Greeks up to the 19th 
century, when the empiricism of Hume and Comte and 
the secular evolutionary historicism of Burke, 
Hegel, Spencer, and Marx came to dominate social 
theory. Western social thought was characterised by 
a search for principles of natural law upon which 
an enduring ethical and social order could be 
based. From Plato and Aristotle to Hobbes, 
Rousseau, and Locke, social thinkers were engaged 
in the task of trying to formulate a science of the 
laws of human nature... The focus of inquiry 
changed with the advent, development, and 
integration of empiricism and evolutionary 
historicism. Theories began to concern themselves 
not with human nature per se but with the 
determinants of human nature." (Wrightsman 1974, 
pp. 16-17). 
So for those asserting that there were empirical 
causal determinants of human nature, human nature itself 
could no longer function logically as the final causal 
principle. In sociology and psychology especially, theory 
construction moved towards the empirical search for the 
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determinants of human nature. Urban planning has moved 
with them, but not completely. One cannot say that the 
profession as a whole has done such and such, but one can 
point to the growth in interest in theories developed in 
the other social sciences which are used to explain human 
behaviour. For example, expectations that satisfactory 
neighbourhood design will enhance 'community' tend to be 
supported by empirical evidence (where this is available) 
rather than be justified by assertions about the 
cooperative and social nature of man. 
More recently sociobiologists, ethologists and their 
popularisers, such as Ardrey(1967;1969;1970) , 
Lorenz(1952;1969), and Wilson(1971;1975;1978) (as well as 
their critics, especially Montagu(1973)) have brought to 
the fore the questions of "human" and "animal" nature and 
the role of the inate characteristics of humanity. The 
debate over this issue parallels the philosophical debate 
mentioned by Wrightsman(1974, p.15). The debate has 
crucial importance for those interested in social action, 
for like the earlier philosophical schools of thought, the 
issues in the debate profoundly affect both ideology and 
the actions taken on the basis of ideology. The more 
recent debate has tended to focus more directly on 
aggression, violence, war and conflict than did the earlier 
debate and so is important to this study. 
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The three historical traditions summarised above did 
have different approaches to conflict, however, and clearly 
also have implications for this study. This Chapter will 
now deal briefly with the tradition of 'reason and nature', 
then in greater depth with two representatives of the 'will 
and artifice' tradition. Marx will then be discussed 
within the 'rational will' tradition. Lastly, the Chapter 
will deal with the contribution of sociobiology and with 
other traditions. 
4.3.1 "Reason and Nature" 
Plato still best represents the tradition of "reason 
and nature". He lived during a time of great and 
fundamental change in Athens: born in 429-427BC he lived 
to reach the age of eighty or eighty-one. In the 
half-century before his birth, Athens had reached the peak 
of her wealth, influence and renown. "But her highly 
democratic and increasingly aggressive and arrogantly 
imperialist policies brought her into inevitable conflict 
with Sparta. Sparta was the antithesis of Athens -
oligarchic, conservative, deriving her wealth from a 
rigidly suppressed class of serfs, and hostile to 
experiment, especially in the arts: she preferred to 
cultivate the narrow excellences of military 
efficiency".(Saunders 1970, p.19) 
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The Peloponnesian War of 431-404BC between Sparta and 
Athens and their respective allies ended in the defeat of 
Athens, and event which must have had considerable 
influence on Plato. 
Perhaps because of the political turmoil of this time, 
Socrates and Plato represent a break with the earlier Greek 
philosophers of the sixth and fifth centuries BC, who drew 
no clear distinction between physical nature and society. 
(Wolin 1960, pp.28[ff]) 
In Plato's dialogue "Phaedo", Socrates explains how in 
his search for truth he found these earlier philosophers 
inadequate because they could not answer the essentially 
ethical questions he posed. Plato argued (especially in 
"Republic" and "Laws") that society and nature, although 
bound by the same laws, have different essential 
characteristics. Society in changing away from its 
original true form had become specialised and diversified. 
In political society, these specialisations created 
interconnections and dependencies. It was necessary, 
however, for there to remain a sharp demarcation amongst 
the roles of philosopher-statesman, auxiliary, and 
producer, for the specialised education and training which 
men underwent to be effective, and for the total 
integration of the roles into a coherent single political 
entity. This political order was to be viewed as a part of 
a meaningful, moral universe. 
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"And the philosophers tell us, Callicles, that 
communion and friendship, and orderliness and 
temperance and justice bind together heaven and 
earth and gods and man, and that this universe is 
therefore called Cosmos or order, not disorder or 
misrule".(3) 
Plato did not believe that the human soul, or 
essence, was in itself inherently either good or bad. 
He assumed that man has certain appetites but also the 
Dower to control those appetites. 
"The essential problem was to establish the right 
influences and the most salutary environment wherin 
the soul could be attracted towards the Good. 
Plato, unlike some later Christian thinkers,never 
believed that the soul could be perfected in 
defiance of the surrounding political and social 
arrangements. In a society where naked ambition, 
acquisitiveness, and cleverness were encouraged, 
the best of characters would not remain 
uncorrupted. Regeneration, like its opposite, was 
a social process, and the saving political 
knowledge had to be as wide-ranging as the life of 
the community itself"(Wolin 1960, p.36). 
Thus, for example, in "Laws", the total unity of 
society is to be achieved by "meticulous legal regulations, 
which were to be preserved unalterably..;^<Wolin 1960, .-
p.63). By this mechanism, the correct social and political 
environment would lead the citizens towards goodness. 
Plato clearly felt that any social conflict was to be 
resolved in favour of the stability of the total society. 
Yet he also accepted the dangers inherent in linking theory 
and practice, an area where many conflicts of values and 
means can arise. As Wild shows, the philosophy of techne 
(3) Quoted by Wolin (1960), p.34 from the Jowett 
translation of Plato's "Gorgias",508. (Original not 
seen) 
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(mind flowing out into nature) involved the five steps of: 
"1. the useful end, on account of which the art 
exists;(4) 
2. the work or concrete achievement of the art, 
which can serve this purpose; 
3. the general form or structure which every work 
must exemplify if it is to meet the end; 
4. the technical procedure h^ which this form is 
imposed on the matter; and finally 
5. the concrete matter on which the form is 
imposed." (Wild 1946, p.50. [Emphasis in 
original]) 
Knowledge was held to proceed from end, through formal 
structure, to matter (i.e. 1,2,3,4,5). Practice proceeds 
from matter, through form and structure to end (i.e. 
5,4,3,2,1). In this dichotomy lay the root of Plato's 
dilemma. "Coupled with the conviction that human reason 
could aspire to absolute and immutable truth was the 
conflicting conviction that once men had joined practice 
and theory, once the pattern of perfections had become 
embodied in actual arrangements, an inevitable process of 
deterioration set in. The works of men were powerless to 
escape the dissolving taint of sensible creations."(Wolin 
1960, pp. 67-68) 
This dilemma, though perhaps at a less elevated 
philosophical level, is one that confronts the modern urban 
planner. There are two parts to the dilemma: the first is 
the 'inevitable deterioration' that occurs when theories 
aspiring to truth are applied in practice, something that 
(4) The 'art' in this sense is far wider than that 
understood today, and would include 'art' and 'craft' 
as presently understood. (See Wild 1946, pp.46[ff]). 
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may lead to the development of conflicts from the actual 
application of urban planning theories and techniques; the 
second is that there are parallels between the progressions 
Plato saw as the source of knowledge and the source of 
practice with deductive and inductive reasoning 
respectively. In modern urban planning there is a need to 
make use of both approaches, but a clear implication from 
Plato's development of techne is that each serves different 
purposes and these purposes may conflict. This dilemma has 
yet to be resolved by urban planners. 
Plato's pupil, Aristotle, is included within the 
tradition of 'reason and nature', although he disagreed 
with many of his teacher's declarations. Aristotle 
(384-322BC) also held a belief in the essentially political 
unity of man, and in the strong link between man and the 
polity. 
"The man who is isolated - who is unable to share 
in the benefits of political association, or has no 
need to share because he is already self-sufficient 
- is no part of the polis and must therefore be 
either a beast or a god". (5) 
But Aristotle's 'unity' was one of harmonious 
plurality rather than Plato's rigid conformity. Whilst 
distinguishing man from nature, both Plato and Aristotle 
placed heavy reliance on 'natural laws' concerning man, 
society, nature, and their interaction. In their different 
(5) Quoted in Tinder 1974, p.25, from Barker's translation 
of Plato's "Politics". [Barker,E.(1946). Published 
Oxford; Clarendon Press]. 
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approaches can be seen the roots of an ideological 
dichotomy that continues to the present day and which 
underlies the debate on the reasons for conflict in society 
and the ways by which conflict can be, or need be, 
resolved. 
Currently, the use of natural laws to explain human 
nature, human behaviour and conflict has been severely 
circumscribed, if not abandoned. This is at least partly 
due to the recognition that what had earlier been seen as 
immutable 'laws' were in fact generalisations or models 
based on the then known facts derived from observation. 
The 'laws' of nature can be, and often are, broken, 
particularly when the 'law' in question is but an 
inadequate representation of nature based on incomplete 
understanding. 
This contention does need to be modified to take 
account of two major traditions not discussed by 
Wrightsman, but included later in this Chapter. The first 
is sociobiology, which uses the extensive tools available 
to modern behavioural science to study human, but 
especially animal, behaviour in an attempt to derive 
'laws'. The other is the Christian tradition, which like 
many other religious traditions links nature with a 
creative Entity and claims at least partial understanding 
of His laws. 
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4.3.2 "Will and Artifice" 
Both Thomas Hobbes(1588-1679) and Jean-Jacques 
Rousseau (1712-1778) fall within the second tradition of 
Wrightsman, that of 'will and artifice', but their 
conclusions regarding the nature of the passions and 
appetites by which they claim we are governed are 
diametrically opposed. They are in fact the precursers of 
two modern opposing schools of thought concerning the place 
of conflict in human nature and so deserve to be treated in 
some detail. 
Hobbes predates Rousseau by some 200 years and is 
usually credited with being the forerunner of modern 
philosophers who sought to explain social order. In 
"Leviathan", in seeking to uncover the "Naturall Condition 
of Mankind, as concerning their Felicity, and Misery" 
(1914,Chapter 13, p.63) he asserts that men are effectively 
equal in strength and ability, that "from this equality of 
ability arises equality of hope in attaining our Ends. And 
therefore if any two men desire the same thing, which 
nevertheless they cannot both enjoy, they become enemies; 
and in the way to their End... endeavour to destroy, or 
subdue one another."(1914, p.63). If a man wishes to 
secure himself, then he must by "Anticipation" (i.e. by 
force of wiles) master all men he can until there is no 
other power great enough to endanger him. Hobbes concluded 
that: 
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"...during the time men live without a common Power 
to keep them in awe, they are in that condition 
which is called Warre; and such a Warre, as is of 
every man, against every other man".(1914, p.64). 
To Hobbes war consists not just of fighting but also in 
"...the known disposition thereto, during all the time 
there is no assurance to the contrary". His conclusion was 
that: 
"Whatsoever therefore is consequent to a time of 
Warre, v;here every man is Enemy to every man; the 
same is consequent to the time, wherein men live 
without other security,than that of their own 
strength and their own invention shall furnish them 
withall".(1914,p.64). 
Yet Hobbes felt that the "first and Fundamentall Law of 
Nature" was "to seek peace, and follow it". Hobbes draws a 
distinction between the Law of Nature ("a Precept, or 
generall Rule, found out by Reason", by which man is 
forbidden to do, or not to do, things that endanger his own 
existence) and the Right of Nature ("the Liberty each men 
hath, to use his own power...for the preservation...of his 
own Life"). So "the summe of the Right of Nature" is in 
stark contrast with the fundamental Law of Nature. It is: 
"By all means we can, to defend our selves". (1914, p.68). 
Clearly with this view of human nature, Hobbes averred 
that some major enterprise was necessary to hold society 
together. Hobbes had seen the collapse of law and order 
during the English civil war, and felt that "...the source 
of disorder was man's inability to agree about the status 
and grounds of the rules which ought to maintain the legal 
and political system"(Ryan 1973, p.15). 
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Rousseau, "...the most paradoxical of thinkers..." 
(Wolin 1960,p.368), in his "Essays on the Origin of 
Inequality Among Men"(1755) begins by challenging the views 
held by earlier political theorists, including Hobbes. He 
felt that these thinkers' conceptions of the state of 
natural man removed him from political society but left him 
with the attributes he had acquired in social life. 
"To understand the present condition of man in 
society Rousseau argues that it is necessary to 
know natural man, man in a state of nature, devoid 
of social relations, of his acquired knowledge, 
arts, and techniques. Whether this pre-social 
natural condition ever existed does not matter. 
The postulation of the 'state of nature' is an 
exercise in abstraction, stripping man of his 
social attributes to reveal his naturally given 
condition."(Hirst 1976, p.43) 
Rousseau's Natural Man is almost entirely 
solitary, without language, knowledge, tools, family 
or morality. He is forced to compete with other 
animals, and so is hardy, self-reliant, and with the 
abilities of his body (his sole resource) developed to 
the full. These men are alike in health and physical 
strength and because they lack property and knowledge 
all men are equal, but as each considered himself 
master of all each had no need for social 
intercourse.(6) 
Men lacked the desire to enslave one another or the 
(6) This view of the origin of roan conflicts entirely with 
views based on archaeological and ethological evidence. 
Rousseau's description of man in the state of Nature, 
for example, is completely at odds with behaviour 
typical of other primates, which are generally highly 
social, communicative, group-oriented animals. As Mary 
Midgley amusingly points out, Rousseau's Natural Man 
did not provide the sort of context in which human 
speech and language could develop. "Rousseau did see a 
difficulty about that; his suggestion was that in some 
uncommon natural emergency people turned to one another 
for help. Then, no doubt, the chairman convoked the 
congress of hitherto speechless elders, and raised the 
motion that the time had come to invent language." 
(Midgley 1978, p.68). 
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means to do so, so the state of Nature was a state of 
equality, and in this natural state, Man was good. 
"In the state of nature man had been at peace with 
himself, because life had been reduced to the 
essentials of survival. Man's passions and 
instincts had been fully sublimated in the attempt 
to supply his immediate wants, and hence a kind of 
equilibrium had been established: What he needed 
he desired, and what he desired he needed." (Wolin 
1960, p.370) 
Both Hobbes and Rousseau recognised that the 
pre-political and pre-social men they had discovered were 
not the same as the members of the societies within which 
they lived. Both, starting from their different 
assumptions, saw society being held together by some sort 
of social contract. It is the nature of this contract that 
makes them both so important for conflict studies. Each 
saw individuals and groups as having certain implied rights 
and responsibilities. Conflict amongst groups resulted 
from some form of breakdown of the contractual 
arrangements, and needed to be resolved for the greater 
good of the society. 
Hobbes, in attempting to show how mankind resolved the 
conflict between nature's law and nature's right, argued 
that men have rights which they can voluntarily renounce or 
transfer, these rights reflecting liberties or freedom from 
external impediment. Some rights will never be transferred 
or abandoned, but where the rights are mutually transferred 
a Contract, which may be express or inferred, arises. One 
contractor may fulfil his obligation in the trust that the 
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other wil fulfill his part at a later stage, so that a Pact 
or Covenant is agreed. Hobbes saw society overcoming the 
difficulties to be expected from man's natural proclivities 
through this system of interlocking obligations, rights, 
covenants and contracts. 
In Part II of "Leviathan", Hobbes tackles the question 
of 'Common-wealths', the situations of mutual restraint in 
the anticipation of each other's own preservation which men 
enter into in order to get themselves out of the miserable 
condition of war into which their natural passions would 
normally have led them. In this section he claimes that 
what keeps men from war is a "visible Power to keep them in 
awe, and tye them by feare of punishment to the performance 
of their Covenants, and observation of [the] Lawes of 
Nature." (1914, p.87). To Hobbes, 
"The only way to erect such a Common Power, as may 
be able to defend them from the invasion of 
Forraigners, and the injuries of one another, and 
thereby to secure them in such sort, as that by 
their owne Industrie, and by the fruites of the 
Earth, they may nourish themsleves and live 
contentedly; is, to confere all their power and 
strength upon on Man, or upon one Assembly of men, 
that may reduce all their Wills, by plurality of 
voices, unto one Will." (1914, p.89). 
Every man must accept that the single Man or Assembly acts 
for them in matters of common peace and safety and they 
must submit their wills and judgement to those of this 
single Man or Assembly. Each person thus makes a covenant 
with all others to give up rights to a single Man or 
Assembly if all others agree to do likewise. 
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Rousseau, on the other hand, saw the necessary social 
contract originating from a completely different source. 
With increasing numbers of men on the earth, and with 
natural and climatic changes, "man was forced to conquer 
alien terrains, to earn rather than merely to reach for his 
sustenance"(Hirst 1976, p.44). With this need for labour 
came the institution of private property, which Rousseau 
characterises as the fraudulent seizure and appropriation 
of the resources of the earth. Rousseau held that the 
fruits of the earth belong to all of us and the earth 
itself to nobody. 
With the beginnings of private property, the equality 
of man was destroyed. The rich, with only their own 
strength and force to protect their own property, 
instituted a convention of the rights of property. By 
continuing fraud the rich misled the poor to submit to this 
convention which would further enrich them and further 
oppress the poor, leading eventually to the society that 
Rousseau saw around him in the eighteenth century, with 
laws, regulations and social conventions to protect 
everybody's property, but protecting that of the rich more 
strongly than that of the poor. 
Yet Rousseau did not advocate a return to the 
pre-social state, nor an end to society and property. He 
did advocate a new form of social contract, "...a form of 
association which will defend and protect with the whole 
common force the person and goods of each associate, and in 
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which each, while uniting himself with all, may obey 
himself alone, and remain as free as before."(Rousseau 
1762, p.12). In other words, the contract was to secure 
freedom and equality for all while securing the property 
and lives of all. 
Rousseau's solution compares starkly with Hobbes'. 
His solution is obviously influenced bv the view he has of 
Natural Man. 
"Rousseau's solution is to create a political 
society which serves as a medium of expression of 
and is governed by the General Will. The General 
Will exists where each citizen separately wills 
what is necessary for the common good and, 
therefore, for himself. The sovereign people in so 
willing creates laws, and each citizen, having 
willed these rules of conduct, in obeying them 
obeys only himself and, therefore, is free. The 
conditions of expression of a truly general will 
are the abolition of differences between men and of 
the forces which divert them from the dictates of 
nature and conscience: 
1. The condition of men shall be as equal as 
possible, extreme wealth and poverty being 
avoided; 
2. Sources of particular 'interest', such as 
wealth, foreign trade and commerce, religious 
differences, etc., must be minimized, 
interest groups and parties proscribed; 
3. The administration of the state must be 
simple, without a vast bureaucracy or 
standing army, it will consist of magistrates 
who enforce the laws. Rousseau conceives 
government as the rule of Law, that is, the 
laws rule, not man. Obedience to the laws is 
overseen by magistrates who are merely 
servants of the law. Where a people is 
virtuous and free they will obey the laws of 
their own making."(Hirst 1976, p.45). 
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The crucial differences between Hobbes and Rousseau 
are the picture they each give of natural, pre-social, 
pre-political man and the reasons they give for man 
cooperating to form a society. Hobbes, in simple terms, 
gives us a picture of a fundamentally self-seeking, 
self-interested man reluctantly giving parts of his natural 
rights to a greater power that by accepting rights from all 
men is sufficiently strong to coerce all men to live by the 
rule of the law. Rousseau shows us a man who is 
fundamentally good willingly living by the rule of law 
because this law truly represents his, and the General, 
Will. Rousseau shows us a society made up of people happy 
to cooperate with each other because they find their own 
and everybody else's interests coincide. Hobbes draws a 
picture of an individualistic man, coerced and forced, 
reluctantly, into working with his fellows to avoid total 
destruction of himself and others. 
Hobbes' picture implies that social conflict is 
natural but needs to be rigorously suppressed for the good 
of both individuals and society. Rousseau's picture 
implies that social conflict may arise through inequities 
or inadequacies in the social contract allowing entrenched 
elites to exploit the powerless. Conflict needs to be 
controlled, but because it arises from the actions of 
particular social groups rather than because of fundamental 
proclivities of all men, control is much more focussed and 
directed. 
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4.3.3 "Rational Will" 
Wrightsman's third great tradition, that of 'rational 
will', is represented in this study by Karl Marx. 
Discussion of Marx's concept of human nature is 
complicated, however, by the facts that his teachings have 
attained for some the status of religious dogma, that he 
was a prolific writer, and that the approach in his earlier 
writings differs from that of his maturity and old age. 
His writings have also been interpreted and re-interpreted 
by both followers and critics, and many of his ideas have 
been developed by other thinkers (e.g. into 
Marxist-Leninism). 
In broad outline, Marx had an optimistic view of human 
nature, but like the other writers in this tradition he 
holds that man's nature is dominated by man's social 
institutions. (Plamenatz 1975) . Marx himself, though he-
officially dropped the notion of human nature and often 
attacked the term, relied on the idea as much as anyone 
else for his crucial notion of Dehumanisation (Midgley 
1978, p.xviii). An implied belief in a certain type of 
'human nature' underlies his works, but to him man as an 
individual is less important than man as a member of a 
class; and the class strucure is a result of larger 
economic and historical forces. 
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One very important point does have to be made, 
however. If we accept the fundamentally revolutionary 
nature of Marx's ideas (a point disputed by evolutionary 
socialists such as the Fabians, but accepted by most modern 
students of Marx (e.g. McLellan 1975;Rubel and Manale 
1975)), then Marx's idea of human nature is likely to 
resonate with that of Nisbet's 'revolutionary community' 
(Nisbet 1973, pp.252[ff]). 
"The first and utterly indispensable element of any 
genuinly revolutionary community or elite is belief 
in some form of goodness lying in human nature or 
society, requiring only the liberative action of 
revolutionary violence to become manifest and 
dominant. Belief in this goodness as an 
ineradicable part of humanity's true nature must be 
so absolute that all existing institutions, values, 
and authorities which dominate men may be 
considered evil, corrupt and waiting to be 
exterminated." (Nisbet 1973, p.252)(7). 
This belief is certainly held by modern day Marxists 
and Neo-Marxists. It can be inferred from Marx's writings, 
especially the "Communist Manifesto" (which he is generally 
felt to have had the dominant role in composing, rather 
than Engels). The implication appears to be that once the 
corruptions and fundamental contradictions inherent in the 
capitalist mode of production have been done away with then 
a class-less and fundamentally conflict-free society will 
arise. This could only happen if the economic 
(7) Nisbet's other characterisitcs of the 'revolutionary 
community' are: belief in the necessity of violence, 
belief that violence is good and not only necessary, 
acceptance of the necessity of terror, a claim of 
absolute belief upon its members, a sense of being or 
espousing an elite, and a completely centralised 
administration (1973, pp.252-257). 
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sub-structure and socio-political super-structure 
associated with capitalism, and feudalism before it, had 
suppressed or inverted a naturally good human nature. The 
destruction of capitalism, through its own internal 
contradictions, the sweeping tide of historical processes, 
or revolution, or all three, would not need additional 
educational, social, or philosophical changes to bring 
about a classless, conflict-free communist society. It 
would be like the removal of a cork from a bottle releasing 
a long-imprisoned natural essence. 
Consideration of human nature thus underlay Marx's 
writings but was not as crucial to the structure of them as 
it was the Hobbes and Rousseau. 
4.3.4 Other Traditions 
Two other traditions of thought not covered by 
Wrightsman need to be considered briefly: Sociobiology, 
and Christianity. 
Sociobiology has strong links with the 'rational will' 
tradition, especially with the ideas of Charles Darwin(8). 
Darwin's observations of nature of nature, like 
(8) Darwin has an ambiguous position in this discussion. 
The Social Darwinists who used his ideas of evolution 
and natural selection tended to overlook his 
recognition of the ecological web of mutual 
interdependence and mutual support and cooperation 
within species shown in both "The Origin of Species" 
and "The Descent of Man". Darwin can be used to 
support both a conflict and a cooperative view of 
societal relations. 
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observations made by many philosophers before him, led 
him to speculate on the parallels between the animal and 
human worlds. 
Perhaps the clearest statement of the relationship 
between sociobiology and human nature is that of 
Wilson(1978) , who sees sociobiology as "simply the 
extension of population biology and evolutionary theory to 
social organizations"(1978, p.x), and as "a more explicitly 
hybrid discipline that incorportes knowledge from ethology 
(the naturalistic study of whole patterns of behaviour), 
ecology (the study of the relationships of organisms to 
their environment) and genetics in order to derive general 
principles concerning the biological properties of entire 
societies"(1978, p.16) (9) 
Wilson starts by reiterating "the central questions 
that the great philosopher David Hume said were of 
unspeakable importance: How does the mind work, and beyond 
that, why does it work in such a way and not another, and 
from these considerations together, what is man's ultimate 
nature?"(1978, p.l). Wilson postulates that the key to the 
emergence of civilization is "hypertrophy, the extreme 
(9) This text is part of a trilogy, following "The Insect 
Societies" (1971) and "Sociobiology: The New 
Synthesis"(1975). The distinction he makes between 
ethology and sociobiology is clear, but other writers 
tend to use the two terms interchangeably. In the text 
referred to above, Wilson does caution readers that "I 
might easily be wrong - in any particular conclusion, 
in the grander hopes for the role of the natural 
sciences, and in the trust gambled on scientific 
materialism"(1978, p.x). 
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growth of pre-existing structures"(1978, p.89). "Most and 
perhaps all of the prevailing characteristics of modern 
society (in addition to sexual domination) can be 
identified as hypertrophic modifications of the 
biologically meaningful institutions of hunter-gatherer 
bands and early tribal states" (1978, p.92). 
Sociobiology has a great deal to say about human 
conflict and aggression. Wilson says unequivically that 
human beings are innately aggressive (1978, p.99). He 
argues that examples of human societies which appear nearly 
or entirely pacific do not disprove his proposition, for 
". . . innateness refers to the measurable probability that a 
trait will develop in a specified set of environments, not 
the certainty that the trait will develop in all 
environments"(1978, p.100). 
To Wilson, "Human nature is...a hodgepodge of genetic 
adaptions to an environment largely vanished, the world of 
the Ice-Age hunter-gatherer...", the elements of which are 
"...the learning rules, emotional reinforcers, and hormonal 
feedback loops that guide the development of social 
behaviour into certain channels as opposed to others"(1978, 
p.196). He deals with a number of human charcteristics, 
including aggression, which he links to a complex behaviour 
scale rather than a simple reflex-like response. He 
asserts that the simple-cause psychological explanation of 
aggression put forward by Freud (the outcome of a drive 
that constantly seeks release), the ethological explanation 
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of Lorenz (a general instinct for aggressive behaviour 
shared with other animal species which must somehow be 
relieved, if only through competitive sport), and the more 
pessimistic approach of Erich Fromm in "The Anatomy of 
Human Destructiveness" (that man is subject to a unique 
death instinct that commonly leads to pathological forms of 
aggression beyond those encountered in animals) are all 
essentially wrong. To Wilson: 
"Like so many other forms of behaviour and 
'instinct' aggression in any given species is 
actually an ill-defined array of different 
responses with separate controls in the nervous 
system. No fewer then seven categories can be 
distinguished: the defense and conquest of 
territory, the assertion of dominance within 
well-organized groups, sexual aggression, acts of 
hostility by which weaning is terminated, 
aggression against prey, defensive counter-attacks 
against predators, and moralistic and disciplinary 
aggression used to enforce the rules of society." 
(Wilson 1978, pp.102-103). 
He goes on to say that there is no evidence that a 
widespread unitary aggressive instinct exists, given the 
broad range of potential aggressive behaviours and the 
range of environmental conditions that may evoke them. 
This approach to intraspecific aggression is more subtle 
than that of Lorenz or Ardrey, for he recognises that, 
"...if aggression confers no advantage, it is unlikely to 
be encoded through natural selection into the innate 
behavioural repertory of the species."(1978, p.103). 
"Close studies by zoologists...have revealed that 
territorial behaviour evolves in animal species only when 
the vital resource is economically defensible; when the 
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energy saved and the increase in survival and reproduction 
due to territorial defense outweigh the energy expended and 
the risk of injury and death". (1978, p.107) (Emphasis in 
original). 
In man this territorial sense is sometimes exaggerated 
or perverted into ethnocentrism, which mav lead to war, 
especially if it involves the definition of non-kin as 
'non-human'. Even then, at least most primitive warfare 
involves a cluster of behavioural traits which are 
generally adaptive in that they lead to the gain of people 
and their closest relatives in long-term reproductive 
success. (1978, pp.l07[ff]). 
There have been a number of critiques of sociobiology 
(e.g.. Ruse 1979; Bock 1980). One which benefits 
enormously from the long tradition of Western philosophy is 
that of Mary Midgley(1978). She distinguishes 'closed' and 
'open' instincts, where closed instincts are fixed 
genetically in every detail (for example, some birdsong) 
and open instincts are "programmes with a gap" - "parts of 
the behaviour pattern are innately determined, but others 
are left to be filled by experience"(1978, p.58). Open and 
closed instincts are clearly not different kinds of thing, 
but rather extremes on a scale with many grades in between. 
To Midgley, "...the notion of aggression as a general open 
instinct or tendency is perfectly sensible"(1978,p.54).(10) 
Midgley has 
a great deal of sympathy for the ethologists' (and 
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presumably the sociobioloists') concept of human nature(11) 
for she feels he "...does not want to say 
that human nature is basically anything; he wants to see 
what it consists of."(1978, p.58). 
The Christian tradition of human nature and human 
conflict, the other major tradition not specifically dealt 
with by Wrightsman, has a long and complex history. In 
essence the tradition is split into two camps, those who 
believe that conflict, aggression, hate, selfishness and 
greed have been part of human nature since the Fall; and 
those who believe that man at birth is an amoral tabla rasa 
but the subject of continuing struggles between the forces 
of Good and Evil throughout his life. In both cases man is 
felt to be capable of achieving goodness through repentence 
or through God's intervention. Generally this tradition 
disapproves of conflict, so that Heaven is described as a 
place of perfect harmony and cooperation, a place from 
which all conflict has been excised. 
(10) Aggression is defined here as "a general tendency to 
attack members of one's species" and not "that much 
more particular thing, a tendency to kill"(Midgley 
1978, p.54). 
(11) Midgley tends to refer to ethology rather than 
sociobiology, except in her introduction where she 
specifically discusses Wilson's "Sociobiology". Her 
use of the term 'ethology' tends to be closer to 
Wilson's 'sociobiology' than his more restricted 
concept of ethology as only a part of sociobiology. 
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There are many other potential sources of speculation 
and recorded observation of human nature, including the 
poets such as Dunne and Cowper. This thesis has 
concentrated on traditions of political and social 
philosophy rather than other potential avenues as these 
have a direct bearing on the political and social structure 
within which urban planning works. Justifications for 
public policy rely on political philosophy or social theory 
above all other sources. The discussion in this Chapter 
has tried to illuminate the sources of political 
justification for actions concerning human conflict. 
4.4 Conclusion 
The practical as well as the theoretical importance of 
clarification of the sources and types of belief about 
human nature can be seen in the continuing and unproductive 
debate centred around the two polar positions concisely 
described by Henry Fielding in "Tom Jones": 
"Square held human nature to be the perfection of 
all virtue, and that vice was a deviation from our 
nature, in the same way as deformity of body is. 
Thwakum, on the contrary, maintained that the human 
mind, since the Fall, was nothing but a sink of 
iniquity, till purified and redeemed by Grace." 
(Quoted in Midgley 1978, p.69). 
These beliefs provide the underpinning for contrasting 
ideological views of society, those which Simmie calls 
'consensus' and 'conflict'(Simmie 1974) and which 
Dahrendorf calls 'Utopian' and 'rationalist'(Dahrendorf 
1959). 
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The extreme consensus/utopian view is that of Mr. 
Square. Man is good, fundamentally in harmony with his 
fellow men and with nature. The primary question, from 
this point of view, about man, society, and conflict, is, 
"Why is society sometimes disordered? And what has gone 
wrong to cause conflict?" The specific causes of conflict, 
antagonisms, disorder and the like provide the source of 
actions to reform problems; the anarchist blames excessive 
authoritarian control, the liberal reformer corrupt 
institutions or unnatural controls on natural market 
forces, and many environmentalists blame society's 
dedication to technology and growth. 
The extreme conflict/realistic view starts from a 
position closer to that of Mr. Thwakum, though not 
necessarily with his religious overtones. This sees 
conflict as a normal part of human nature and society. 
Conflict, aggression and violence need to be suppressed or 
channeled if society is to cohere, but conflict can also 
serve useful purposes for the society as a whole or for 
important parts of it. Attitudes within this school vary 
greatly. At one extreme is a claim for the central, 
necessary and fundamental place for violent conflict. 
"Nature keeps her human orchard healthy by pruning. 
War is her pruning hook."(Sir Arthur Keith, 
speaking to Aberdeen students in 1931, and quoted 
in New York Times, January 8, 1955, Obituary Page. 
This quotation in Heschel 1965, p.3. Original not 
seen.) 
"War is a biological necessity of the first 
importance, a regulative element in the life of 
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mankind which cannot be dispensed with... But it 
is not only a biological law but a moral obligation 
and, as such, an indispensible factor in 
civilization."(Friedrich von Bernhardi(1914)Germany 
and the Next War.N.Y. Ch.l. Quoted in Heschel 
1965, p.4. Original not seen). 
The more moderate view is that of Coser(1956) and 
Dahrendorf(1959). Conflict in society exists, so we need 
to be realistic about its presence; it is an important 
social mechanism; and it serves some positive social 
functions. 
Neither Mr. Square nor Mr.Thwakum could prove the 
truth of his assertions. Similarly, current debate about 
the various models of man and the place of conflict in them 
continues without resolution. The position taken in this 
thesis is that man has innate behavioural impulses, but 
that these do not control or direct all his actions. He 
has, amongst other tendencies, a tendency to aggressive 
behaviour of various forms, but these tendencies are 
modified, suppressed or channelled in different ways in 
different environments. The social and ideological 
environment is the most effective of these. In this sense 
aggression which leads to conflict is like tendencies to 
cohesion, sexual differentiation, display and other 
behaviours found in other animals. His justification for 
the reinforcement or suppression of particular behaviour, 
through for example religion or political ideology, are 
entirely human. Man is not a tabla rasa. 
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This position, which accepts a mixture of learned and 
instinctive sources for conflictful and cooperative human 
behaviour, implies that neither the views of Hobbes nor of 
Rousseau are accepted and so political actions based on 
their philosophies are inadequately founded. Likewise, the 
views of Plato and Marx on human nature and conflict are 
considered inadequate, although Plato's belief in the 
ability of mankind to control and direct natural appetites 
has some truth in it. 
Above all it is believed that conflict is an important 
social mechanism which cannot be removed from society or 
human relations so long as man remains with the mental and 
instinctual endowment he now possesses. As human conflict 
can be destructive it needs to be modified, channelled and 
controlled. Conflict can arise from instinctive sources, 
such as innate aggressive tendencies; but it can also 
arise from deliberate rational consideration. It is 
believed that the intellectual endowment of man is 
sufficient to provide the potential to control destructive 
conflict and to use non-destructive conflict to improve 
human life. 
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CHAPTER FIVE 
THE NATURE OF URBAN PLANNING 
5.1 Urban Planning 
'Urban planning'(1) is a relatively young profession. 
Although is roots stretch back to at least Classical Greece 
its status as something distinct from architecture, 
surveying, and engineering is a twentieth century 
phenomenon. Because of its relative youth, and because it 
grew out of other professions there is still some debate as 
to its main and proper focus. Faludi (1972) gives, for 
example, a fascinating account of the history of the 
professional focus debate within the (Royal) Town Planning 
Institute: the debate between the generalists and the 
various architectural, surveying, and engineering 
specialists. 
This is not the appropriate place for an historical 
study of the development of the profession in Britain and 
its later development in Australia. Excellent studies have 
been made by Cullingworth(1979), Ravetz(1980), 
Hebbert(1977), Cherry(1974) and others in Britain, and by 
Sandercock(1977) and Colman(1973) in Australia. 
(1) Note that in the early part of this Chapter the term 
'urban planning' is used as a synonym for the class of 
other commonly-used labels available. Once defined 
later in the Chapter, the quotation marks are 
abandoned, and the term urban planning is used. 
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Sutcliffe(1980) and Benevolo(1967) are amongst those with a 
more international focus. 
These historical studies do demonstrate, however, two 
important points: firstly, that changes to the perceived 
nucleus of the profession have occurred over time; but 
more importantly, that there is a tradition of disagreement 
over the nature of the profession's central focus. In this 
sense there appears not to have been a single generally 
accepted paradigm for 'normal urban planning' (analogous to 
Kuhn's(1970) 'normal science'), with the possible exception 
of the periods during the early part of the century when 
the Garden City and City Beautiful Movements were powerful 
influences, and again in the 1960's when Rational 
Comprehensive Planning (and the related approach of 
Procedural Planning) was a predominant approach. In fact, 
it is almost as though 'urban planning' has accepted a 
"paradigm of competing paradigms" (Dr.R.Simmonds, pers. 
comm.,1979) ) ; that it has accepted living with a set of 
distinct but overlapping definitions of its main area of 
concern, without the need to combine these into a single 
coherent structure. 
It is within this context that this Chapter attempts 
to clarify the definition used in this study. It will 
firstly identify some of the major beliefs about the broad 
activity of 'planning' as there are a number of problems 
and issues which apply to all the various relevant types of 
planning to be discussed. Then the Chapter will discuss 
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the labels which have not been chosen, and why the term 
"urban and regional planning" (shortened to 'urban 
planning') is used. Next it will define what is understood 
here by this term, and then some of the ambiguities and 
problems inherent in the very nature of 'urban planning' as 
a process will be identified. Lastly, the Chapter will 
consider the professional role of the 'urban planner'. 
A whole set of beliefs cluster around the unadorned 
term 'planning'(2) which concides with what Bruton 
calls 'general planning', i.e. "a procedure whereby one 
schemes or arranges beforehand."(1974, p.7). In this 
sense, planning is seen as a generic activity, common to 
all sentient beings. This very broad concept has gradually 
acquired different shades of meaning as different 
disciplines have described the methods by which they 
"scheme or arrange beforehand". As Wildavsky says: 
"Practitioners and students of planning have given 
the word countless interpretations. Every writer, 
it seems, feels compelled to redefine the 
concept".(Wildavsky 1973, p.128). 
And most definitions are made to suit particular purposes:-
Wildavsky is attempting a critique of current "planning" 
practice (referring to something like Bruton's "general 
(2) 'Planning' is sometimes used as an abbreviation for 
other longer labels, such as 'town and country 
planning' and 'urban and regional planning'. It is 
also sometimes used as a neutral, catch-all term where 
agreement cannot be reached on the most appropriate, 
more specific label (such as in the title Royal 
Australian Planning Institute). 
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planning") , which he feels falls miserable short of its 
good intentions when it comes to implementing proposals, so 
he defines planning as: 
"...the attempt to control the consequences of our 
actions. The more consequences are controlled, the 
more we have succeeded in planning... planning is 
the ability to control the future by current 
acts."(Wildavsky 1973, p.128). 
In other words, Wildavsky moulds his definition to fit the 
general purposes of his attack. 
Clearly Wildavsky is not unique in doing this. 
Everslev, whose main purpose is to criticise the 
pretentions of planners' relationship to societal and 
political realities, writes of the planner "...in the 
context of [this] book as an allocator of scarce 
resources."(Eversley 1973, p.5). As he clarifies 
immediately afterwards, this enables the distinctions 
between 'physical', 'social' and 'economic' planners to be 
ignored; as it does the differences between development 
control planning, structure planning and strategic 
planning. Eversley's purpose needs a broad target; his 
concept of planners and planning provides one. 
Eversley and Bruton are two of a number of writers in 
Britain, Australia and New Zealand who use the term 
'planning' as a shorthand for 'town and country planning', 
a usage which has widespread acceptance within the 
profession. Quite legitimately, however, professionals who 
are not town and country planners write of, or claim as 
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their own, the field of 'planning'. Dror, in dealing with 
Policy Science, calls planning the "...process of preparing 
a set of decisions for action in the future, directed at 
achieving goals by preferred means"(1971, p.3). He sees 
planning as an integral part of Policy Science. Clifford, 
a criminologist, says, "We are all planners - whether we 
are simple paying a mortgage, life insurance or investing 
in our children's education. Like the major economic and 
social planners, we are assessing and mobilising our 
resources to achieve our future objectives"(1980, p.l), and 
he goes on to show that planning is a central aspect of 
crimonology. 
'Planning', then, can be seen as a generic activity, 
divorced from particular spatial applications, from 
particular exponents and from a particular subject of 
application. Conversely it is then potentially ^capable of 
application anywhere, by anybody and on anything. 
Not all those who use the term 'planning' see the 
activity as broadly as do , say, Eversley or Dror. 
Normally this sub-set of users equates 'planning' with 
'rational scientific method'. A good example is 
Faludi(1973) who calls planning "...the application of 
scientific method - however crude - to policy-making"(p. 
1) but he also suggests that "...planning is a general 
approach to decision making and is not tied to the 
activities of any profession or department of 
government."(p.3). A similar linking of 'planning' and 
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'scientific method' can be found in Harris (1966), 
McLoughlin (1969) and Chadwick (1971). Two major problems 
arise with this rational scientific approach. The first is 
that the scientific method used as a model tends to be that 
of inductive/deductive reasoning exemplified in the 
classical scientific approach criticised by Kuhn (1970), 
Lakatos (1970), Popper (1972) and Chalmers (1976). (See 
Minnery(1981) for a discussion of some of the problems of 
applying this approach to urban planning). The second is 
that, as Wildavsky makes clear: 
"Defining planning as applied rationality focusses 
attention on adherence to universal norms rather 
than on the consequences of acting one way instead 
of another. Attention is directed to the internal 
qualities of decisions and not to their external 
effects."(1973, p.130). 
The external effects of decisions, as well as the nature o^  
the decision-maker and the focus of the decision-making 
activity are, in practice, important especially in relation 
to the management of conflict. 
The different foci of decision-making activity give 
their names to the range of different labels used to 
describe the profession. The terms 'urban planning', 
'urban and regional planning', 'city planning', 'town 
planning', 'town and country planning', and 'regional and 
town planning' each implies a particular spatial focus to 
the activity of planning. Similarly, 'physical planning' 
and 'land-use planning' imply a focus on a particular 
segment of the human environment. 'Public planning', on 
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the other hand, implies a particular group of people or 
organisations which carry out the planning activity; and 
'development control planning', 'structure planning' and 
'strategic planning' imply both a relatively specific scale 
of activity and a specified set of techniques of 
application. 
This study uses the term 'urban Planning' as an 
abbreviated form of 'urban and regional planning'. It is 
believed that the investigation is relevent to both urban 
areas and non-urban areas. The term 'town planning' has 
been avoided because of the specific meaning given to (and 
restrictions placed on) town plans and town planners in 
terms of the Queensland City of Brisbane Town Planning Act 
(1964-1982) and the Queensland Local Government Acts 
(1936-1982) . The exception is the discussion on the 
questionnaire survey. The reasons for the change are 
explained in Appendix B. 'Urban' and 'regional' also imply 
wider interests than 'land-use' or 'physical' in that one 
can consider all the factors operating in urban areas and 
their regions:- physical, land-use, economic, political, 
administrative, and social. 
In this thesis the term 'urban planning' will be used 
to describe: 
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* intervention in the workings of the allocation process 
for resources (especially land and activities on the 
land) in the urban and regional activity system by 
legitimate public authority to achieve desired future 
ends, using means appropriate to those ends. 
This is a description of the concept of urban planning 
held by the author: it forms the basis of the approach in 
this study, but is not intended to limit the concepts held 
by other workers in the field. Some implications which may 
need additional clarification are as follows: 
(i) the action is by a public authority. Urban planning 
has almost no meaning outside the structure of 
government. A public authority either initiates urban 
planning activity or controls/directs/prohibits 
activities by non-government (and other government) 
agencies. In this fact rests the crucial difference 
between urban planning and other design professions 
working in the built environment. This also means that 
the nature of public administration and its history in 
different countries may lead to widely divergent 
approaches to public planning and urban planning: 
"In most countries planning has meant different 
things in the past. Its association with 
Soviet socialism was fairly universal in the 
inter-war period. However, in Europe, planning 
was also associated with Fascism and Nazism, a 
concern limited in English literature to a 
handful of emigres who had fled from Nazi 
rule... So, whereas, after the Second World 
War, Britain took major steps towards 
nationalisation and planning, building on the 
feeling of unity which the literature on 
British land-use planning often refers to...and 
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whereas France directed its reconstruction by a 
series of grand national plans, planning 
remained strictly taboo in Germany for almost 
two decades."(Faludi and Hamnett 1975, p.9). 
(ii) some rationality of method is assumed, at least to the 
extent of trying to match appropriate means to the 
pursuit of desired future ends. 
(iii) the concern for future events as well as present 
problems is an important orientation. 
(iv) as the focus is on the urban and regional human 
activity system, which has elements of uncertainty, 
turbulence, irrational behaviour, and incomplete 
information, rationality is "bounded" (to use Simon's 
(1965) term). It also means that symbols, beliefs and 
values must play a part in urban planning, as much as 
the concrete phenomena in the urban and regional 
environment. 
(v) that there are appropriate tools and techniques (means) 
to achieve the desired future ends. 
(vi) that some importance is attached to the achievement of 
the desired ends. In other words, urban planning is 
seen here as something more than just the expression of 
hope, pious or otherwise. Effective results of current 
actions are desired, so that a realistic appraisal of 
current conditions and of means available is essential. 
The focus of this study on conflict and conflict 
resolution follows from this belief. 
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There are a number of other inferences that can be 
drawn from the description given, and which will be 
expanded upon in later discussion: that nothing is said 
about the nature of the current resource allocation system; 
that the methods of achieving legitimacy by public agencies 
may be open to question and the legitimacy of a particular 
agency may be open to dispute (especially in relation to a 
specific action or decision); that the agency is the 
legitimate factor and not the desired future ends (with 
implications for the locus of decision-making power); and 
that the group or groups who are to benefit from the 
intervention are not specified. 
The basic philosophy underlying this study can be 
illustrated by indicating what are considered fundamental 
inadequacies in the approach taken by the Schuster 
Committee in Britain in 1950. They said that: 
"...the function [of town planning] is to create a 
well balanced synthesis of what might otherwise be 
a mere collection of separate policies and claims 
to combine them into one consistent policy for the 
use and development of land within the areas in 
question, to devise the means of translating this 
policy in the physical conditions of that area into 
a plan that is practical, economic and 
aesthetically pleasing, and to organise the 
carrying through to realization of the development 
for which the plan has made provisions."(Great 
Britain, 1950) . 
Matters which are not addressed in the report include 
the following: 
(i) why do "separate policies and claims" exist? 
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(ii) what happens if a "balanced synthesis" and a 
"consistent policy" are not arrived at? Would the 
collection of "separate policies and claims" merely be 
less efficient or would in fact there be tensions and 
conflicts amongst them reflecting the disparate 
interests found in urban areas? 
(iii) would a "balanced synthesis" represent a weighting in 
favour of dominant groups in society, or are power 
relationships considered irrelevant? 
These questions are addressed in later Chapters of 
this thesis. 
5.2 Urban Planners and the Urban Planning Process 
Urban planners are only one group of a large number of 
people working in urban and regional government. The 
question arises of the role of the urban planner in this 
total urban and regional planning process. A number of 
studies have illustrated that a gap may exist between the 
work of urban planners (especially the work of a Department 
in a local authority) and the implementation of their 
proposals; in other words, that their part in the total 
process in which they are involved may be severely 
constrained. 
Boaden's study of services provided by County Boroughs 
in England and Wales describes the situation as follows: 
"Measures of some activities are extremely 
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difficult to obtain, and much of the most important 
work of local authorities is internal to the 
government structure. The Clerk's and Treasurer's 
Departments are the most obvious examples of 
significant 'services' for which external measures 
are almost impossible to find. This is equally 
true for those Departments such as Architects' and 
Planning, despite their very high significance for 
important programmes such as urban renewal. The 
impact of such departments is mediated through 
others, such as housing, education, highways and 
parks. The quality of the environment, or the 
speed of development may be a direct function of 
the Planner's work, but their impact is more 
understandable in terms of house completions and 
demolitions, areas of open space and municipal 
amenities, which are run by other 
departments."(Boaden 1971, p.36). 
Blowers describes the situation thus: 
"There is little control by planning authorities 
over the investment required to achieve planning 
objectives, and considerable dependence on a 
multiplicity of agencies, public and private, to 
secure the effective implementation of plans." 
(Blowers 1980, pp.1-2).' 
To clarify this relationship it is first necessary to 
clarify what is meant by the urban planning process, the 
process by which public agencies intervene in the urban and 
regional activity system. A useful start is with the model 
of the 'general planning process' developed by Lichfield, 
Kettle and Whitbread (1975, pp 19-21), which identifies 
eleven major stages: 
1. Preliminary recognition and definition of problems 
2. Decision to act and definition of planning tasks 
3. Data collection, analysis, and forecasting 
4. Determination of constraints and objectives 
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5. Formulation of operational criteria for design 
6. Plan design 
7. Testing of alternative plans 
8. Plan evaluation 
9. Decision-taking 
10. Plan implementation 
11. Review of planned developments through time. 
They then give a more detailed exposition of the steps 
contained within each of the stages. As they later 
explain: 
"In the model, activities have been set out as a 
linear process. Work at each stage is seen to lead 
at [sic] the subsequent stage, in progression 
towards eventual decision-taking. Whilst this is a 
convenient simplification for the purpose of 
exposition and analysis, we recognise that in 
practice it will often be desirable to recycle and 
process at various stages, perhaps several times, 
in the light of what has been learned." (1975, p 
21) . 
In fact, the process is much less linear than even 
Lichfield, Kettle and Whitbread accept. Figure 5.1 below 
gives a modification and development of their 'general 
planning process' to describe what is understood by the 
'urban planning process' in this study. 
Figure 5.1 The Urban Planning Process 
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This model combines both normative elements and 
aspects of actual practice. Some details may need 
additional clarification. 
Firstly, the model assumes considerable circularity 
and recycling. The circularity may involve almost any 
parts of the model and may be repeated many times. 
Further, recycling may result from both what has been 
learned and from anticipation of what is expected in later 
stages. Half-formulated designs, for example, may be 
instrumental in forcing modifications in the original 
limits imposed on data-collection. So the link between the 
monitoring stage and 'earlier' stages is not something that 
is forged only after the completion of all preceding 
stages. 
Secondly, the model assumes that two main paths to the 
creation/design stage are possible: one proceeding 
directly from the identification of resources, constraints 
and powers; the other through formulation and 
clarification of goals, objectives and operational 
criteria. The second path is the one expected in complex 
tasks and is the more appropriate to rational procedures. 
Thirdly, qualitative and quantitative goals are 
distinguished. Quantitative goals, though not themselves 
directly quantifiable, are capable of translation into 
quantifiable objectives. Most, but not all, urban planning 
goals are of this kind. For example, the goal of 
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'improving provisions for recreation activities' can be 
translated into a series of objectives which are quantified 
and the achievement of which is capable of being measured 
— such as 'achieving 4 hectares of open space per 1000 
inhabitants'. Qualitative goals, on the other hand, are 
not capable of being converted into quantitative 
obiectives; they relate to qualities that either exist or 
do not exist. They can onlv be considered in designs as 
elements not to be destroyed, or to be fostered in a 
general wav. An example is the physical maturity of the 
townscape; another is maximum justice for all. Thus, they 
need to be incorporated into the urban planning process, 
but as a distinct set of goals which need to be given 
priority in the creation of alternative solutions. 
Fourthly, urban planning has been accepted as 
essentially a Government activity, so that decision-taking 
(a political activity) can be seen as internal to the total 
urban planning process, though usually seen as the 
prerogative of the elected members as representatives of 
the voting population. But implementation and management 
of plans are more frequently the function of a variety of 
'outside' bodies: public, semi-public, and private, though 
usually with some control exercised by the urban planning 
agency. (See comments by Boaden (1971) and Blowers (1980) 
above) . 
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Lastly, the process has antecedents and resultants. 
It does not exist in isolation. The problems identified 
may have resulted from earlier plans; it is likely that 
the current plan will result in unanticipated effects which 
will create new problems needing solution. 
Clearly the role of the urban planner in this total 
process is not without ambiguity. Table 5.1 below sets out 
his/her roles and those of the other main actors in the 
urban planning process. The roles indicated are those that 
are usually found in practice rather than the roles 
expected in a fully rational, normative urban planning 
exercise. The range of scales, contents, and purposes of 
urban planning exercises (ranging from smiall-scale 
development control applications of no great complexity to 
large scale strategic plans with accompanying legal 
instruments and so on) means that this model has general 
applicability, but that it cannot always be expected to fit 
exactly with specific situations. 
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Table 5.1 
Urban Planners and the Urban Planning Process 
Planning Stage Role of Urban Planner 
Preliminary recognition 
and definition of 
problems 
Decision to act 
Definition of urban 
planning task 
Setting of goals 
Data collection and 
analysis, and projection 
and prediction 
Formulating objectives 
and operational criteria 
Identify resources, 
constraints, and powers 
Ambiguous. The effects of 
problems may be 
identified by politicians, 
by the public, or 
by others. Additional 
knowledge may be required to 
identify the source(s) of these 
effects, but this may not 
be urban planning knowledge. 
A political decision, not 
involving urban planners. 
Made by 'clients' or 
political representatives. 
Usually with the urban planner 
acting in an advisory role. 
Politician and/or the public 
through participation 
mechanisms, advised by the 
urban planner. 
Usually the urban planner in 
a technical role, plus other 
technical experts. Urban 
planner normally seen as the 
coordinator for 
projection/prediction. 
Urban planner in technical 
role, plus other technical 
experts. 
Urban planner as coordinator 
of various experts, but 
generally within a 
politically defined 
resources/constraints/powers 
framework. 
Creation/design of 
alternatives and 
evaluation of 
alternatives 
Selection of preferred 
option 
Almost solely the urban 
planner, but sometimes 
informed by political or 
community ideas. 
The urban planner 
normally recomimends an 
option, but selection is almost 
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always a political decision, 
with varying inputs from the 
community. 
Implementation and If this is seen as the 
management direction and control of 
external forces, the urban 
planner's role, through 
development control, is 
strong. But the urban planner 
rarely initiates action, and 
normally his plans are 
implemented by other 
agencies of government or 
through private development. 
Monitoring and Ambiguous. Supposedly the 
evaluation urban planner, but often 
left to social scientists. 
finance departments, 
newspaper reporters, and so 
on, by default. 
The stages of the total urban planning process 
normally seen unambiguously as the proper work of the urban 
planner are those that involve little in the way of 
policy-making or decision-taking: the work of data 
collection, analysis, trend projection, design of 
alternatives, and so on. Some involve more specialised 
skills than others. At the other extreme are the stages 
which do not normally involve the urban planner at all: 
the essentially political activities of policy-making and 
decision-taking. Some stages are ambiguously located 
between the two.(3) 
The four sets of roles can be summarised and 
(3) This summary considers distinctions along the axis 
between "purely technical, with no decision-taking" and 
"decision-taking with no necessary technical 
knowledge". Other axes are possible. (See Chapter 
Eight, and Howe (1980) below). 
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illustrated as in Figure 5.2 below. 
Figure 5.2 The Four Urban Planning Roles 
1. "Technical": The core 
of urban planning 
knowledge/skills which 
all competent urban 
planners must possess. 
2. "Specialist Technical": The 
range of knowledge/skills 
encompassed by the accepted 
professional specialisations of 
urban planning, which infringe 
into the specialist territories 
of other disciplines (e.g. 
transport planning). Everybody 
covers some, but nobody covers 
them all. 
3. "Bureaucratic": The urban planner 
with specialist skills, often 
learned through experience, in 
policy-making and decision-taking, 
and who may play a significant, 
though not final, part in 
dec ision-taking. 
-
4. "Political": Normally beyond the limits of 
the accepted roles of the urban planner; though 
some may fill it. Involves final policy-
making and decision-taking activity. 
In moving from role 2 to role 4 the urban planner is 
moving closer to the central heart or core of the role of 
the politician. In reaching role 4 he has in fact 
effectively left the set of roles that legitimately belong 
to the urban planner and has assumed the mantle of the 
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politician, 
Figure 5.3 Urban Planning Role Overlap 
Role 1 Role 2 Role 3 Role 4 
Urban Planning Politics 
The choice of roles of urban planners working in 
public agencies in the United States was explored by Howe 
(1980). She noted that: 
"...the idea of role in planning...has a strong 
ideological dimension, in that choosing a role 
involves deciding what kind of behaviour is 
appropriate for a planner. In these terms, there 
have been only two major role choices, a technical 
role and a political one, each representing a 
different view of the field. The technical role 
model...sees planning as a rational or scientific 
effort in which the planner's appropriate role is 
to be a value-neutral adviser to decision-makers 
about the best way to serve the public interest 
without promoting particular policy positions. The 
political model, on the other hand, takes a more 
value-committed, activist, political orientation, 
favouring advocacy of particular policies and 
attempting to insure [sic] their implementation." 
(p.398). 
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Her findings identified a third, hybrid role, using 
"...the technical and poltical aspects of role as two 
separate dimensions..." so that the three roles which 
result do not lie along a single continuum(p.399). Howe's 
"technical role" is the same as Role 1 above, and her 
"political role" similar to Role 3 above. By implication, 
she does not accept Role 4 as legitimately urban planning. 
She would add to Role 3 the element of value-committment, 
something that is implied in the description above but not 
made specific. This is because the dimension considered in 
Figure 5.2 is that along the continuum from 
technical/expert advice with no decision-making to 
decision-making with no necessary technical/expert input. 
Howe claimed that the single "dimension" often considered 
in evaluating roles is that with a value-neutral position 
at one end and a value-committed position at the other, but 
she is convinced that these are really two separate 
dimensions. Although no investigation has been undertaken 
here, it is felt that the technical adviser position and 
the decision-taking position can more reasonably be seen as 
positions at either end of a single contimuum. 
Other design professions working in the built 
environment would have available similar sets of roles in 
the total design process, though more often the 
decision-taker and implementer is one single client. 
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In considering conflicts in urban planning and the 
role of the urban planner in managing conflicts, the 
dimensions of the role accepted as legitimate for the urban 
planner is obviously crucial. Conflicts can occur at any 
stage in the process, but assume critical significance at 
the decision-taking and implementation stages. For this 
reason, this study has accepted roles 1,2, and 3 as 
legitimately 'urban planning'. 
5.3 Urban Planning as a_ Profession 
Throughout the discussion so far, it has been assumed 
that urban planning is both a discipline and a profession. 
In Chapter Eight below, conflicts arising from this 
professional status will be investigated. The need thus 
arises to set out what is meant by a profession and to test 
the strength of urban planning's claim to that status. 
"Professional" conduct is expected of urban planners by 
other urban planners and many of the conflicts facing urban 
planners arise as a direct result of them measuring their 
behaviour against perceived professional standards. 
The increase in job specialisation that accompanied 
the Industrial Revolution has resulted in the creation of 
many new occupations and the demise of others. The skills 
required for various jobs have changed, as have their 
social status. This change has upset the traditional 
occupation by the three 'learned professions' of divinity, 
law, and medicine of the vanguard of professionalism. But 
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although a bewildering array of occupations now call 
themselves 'professions', only some clearly justify the 
title.(Cogan 1955; Wilensky 1964). 
Studies of the professions, of the process by which an 
occupational catagory becomes a profession, and of 
professional behaviour have been made by a number of 
disciplines, including those that seek professional 
recognition. Examples relevant to urban planning include 
those of Wyatt (1973), Faludi (1972), Marcuse (1976), 
Catanese (1970) and Gold (1976). 
Early attempts to separate the profession from 
non-professions took a taxonomic approach, attempting to 
list the definitional criteria which applied to professions 
but not to non-professions. Individual cases were then 
matched against the universal list. But as Klegon notes: 
"For that approach to be viable, theorists should 
be able to delineate a consistent set of traits of 
professions, and then be able to apply the traits 
with limited ambiguity. However, neither has been 
true of the taxonomic approach toward professions. 
There has been a great deal of inconsistency and 
differing terminology in the various lists of 
attributes which have been put forth as defining 
professions, and the attributes which are put forth 
are difficult to apply to concrete occupations." 
(Klegon 1978, p.260). 
Paradoxically, this approach, with all its failings, is 
used by at least one critic of the professional status of 
modern urban planning.(Mull ins 1976). Although difficult 
to deliniate unambiguously, and almost impossible to apply 
in a concrete situation, such taxonomies do give a 
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reasonable general indication of the type of role 
expectations that apply to a profession. 
The simplest list of criteria given in such listings 
is the single dominant factor of trust, suggested by Goode 
(1969). A list that includes the criteria most widely 
accepted in the literature is that of Barber (1963) : 
generalized and systematic knowledge, primary orientation 
to community interest, self-control through codes of ethics 
and a system of rewards that are ends in themselves and not 
means to some end of individual self-interest. A 
comparison of this list with the "Codes of Professional 
Conduct" of the Royal Town Planning Institute and of the 
Royal Australian Planning Institute is illuminating. 
Firstly, there _i^  a code of ethics aimed at self-control of 
Members; and secondly, the stated major orientation is 
towards the community. In addition to the published Codes 
of Professional Conduct, both Institutes maintain a direct, 
and influential, interest in the "generalized and 
systematic knowledge" offered by educational establishments 
to students training to enter the profession. In general, 
the rewards offered are ends in themselves. In the 
application of these four very general criteria, urban 
planning (as understood by the R.T.P.I. and the R.A.P.I.) 
appears to stand as a profession. One dictionary 
definition of "profession" (Concise Oxford Dictionary, 6th 
Ed.,1976, p.957) is a "...vocation or calling, especially 
one that involves some branch of advanced learning or 
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science." The Penguin English Dictionary (2nd Ed.) 
describes a profession as an "occupation requiring training 
and intellectual abilities, practised so as to earn a 
living." (p.560). Both definitions fit within the 
taxonomic tradition; but both apply to urban planning, 
assuming that urban planning can be called a branch of 
advanced learning or science, or that it requires 
intellectual abilities. 
However, these taxonomic criteria, in all the cases 
given, are so broad that a great many occupations would 
fall within the bounds given. In many cases, the 
applicability or otherwise of the criteria becomes a matter 
of degree rather than of kind. Clearly urban planning 
possesses a body of knowledge, but how rigorously can this 
be said to be generalized and specific, for example. 
Taxonomic approaches, in clarifying the conceptual core of 
the idea, have little utility in setting up exclusionary 
boundaries. 
More recent studies of professions have moved away 
from taxonomic definitions. Klegon's summary of the two 
most important aspects of the process of 
professionalization, indicate this change. He identifies: 
(i) an "internal dynamic" (i.e., "...efforts of 
practitioners to raise their status, define services 
which they perceive only they can perform properly, and 
to achieve and maintain autonomy and influence") 
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(1978,p.268) and 
(ii) an "external dynamic" (i.e. "...relating professional 
organization and control to other institutional forces 
and arrangements of power") (Klegon 1978, p.271) 
In other words, professions must see themselves as 
offering something important and unique and must have a 
clear relationship to other professions and institutions in 
society. Professional status is not granted by the body of 
persons in the occupation but by the wider society. For 
this to happen, society must have sufficient trust in them 
to let them regulate their own behaviour in a professional 
manner. Figuratively, the 'bad apple in the barrel test' 
can be applied: if a 'bad apple' appears in the 
professional 'barrel', and society accepts that 'there are 
a couple of bad apples in even a good barrel', then, 
ceteris paribus, that 'barrel' is accepted as a profession. 
If the 'bad apple' creates doubts about the acceptability 
of all the remaining 'apples', then the 'barrel' has not 
been accepted as a profession. 
If professions are accepted as capable of regulating 
their own standards of behaviour, it is implied that they 
have a high degree of autonomy of behaviour. In this 
regard, urban planning is in a position which may 
compromise its professional standing. As has been pointed 
out, urban planning has almost no meaning outside the 
structure of government so that most urban planners work 
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within government organisations. The autonomy of any 
occupation within an organisation is circumscribed; the 
autonomy of an occupation which exists principally as an 
arm of government organisation is especially problematic. 
The problem is not insurmountable, and faces other 
occupations also (for example. Town Clerks, and Municipal 
Engineers). 
These various points have been made by Gold (1976) in 
his discussion on the professionalization of urban planning 
in the United States. He makes the point that although the 
"...traditional view of the professions sees them as 
tightly organized, autonomous and independent, highly 
specialized, high in prestige, and monopolistic in their 
controls over their respective fields of practice...less 
well-established occupations such as urban planning..." 
operate "...in the context of increasingly more complex 
organizational environments over which they have only very 
limited control." (p.836). Gold notes that urban planning 
"...belongs to a class of occupations which can be 
characterized as relatively small in numbers, heterogeneous 
in composition, bureaucratic in setting, and highly 
generalized or diversified in role and function." (p.838). 
His characterization of the situation in the United States 
has many similarities to that in Australia. Urban planning 
here is small in numbers, heterogeneous (though probably 
not to the same extent as in the United States) , 
"bureaucratic" as essentially a government activity and 
Page 200 
diversified (though again, probably not to the same degree 
as in the United States). Gold's conclusions about the 
professional status and professional conflicts of urban 
planning can be expected to have relevance to Australia. 
Gold shows that, historically, much of the urban 
planning work was carried out by "engineers, draftsmen, and 
architects." (p.847). Thus, the area of claimed competence 
of urban planners overlaps and conflicts with those of the 
more established and more powerful professions of 
architecture and engineering. Faludi (1972) shows that the 
same problem faced the (Royal) Town Planning Institute in 
the United Kingdom in its early days. Sandercock (1977) 
and Wheeler (n.d.) confirm that the problem occurred also 
in Australia. Gold shows that these rival groups have 
successfully circumvented attempts by the American 
Institute of Planners to gain its own legal recognition. 
In the United Kingdom and in Australia urban planning does 
not have the strong legal protection of its name and 
practice that do the professions of engineering and 
architecture, but the two Royal Charters do seem to offer 
more than is available to the American Institute. 
Because of the input by currently competing 
professions in the formative stages of urban planning, the 
profession does not have a monopoly over specific areas of 
intellectual endeavour. These older, more established 
professions now also work within the same complex 
organizational setting, but significantly they achieved 
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autonomy and high status before they began to function 
extensively in bureaucratic settings rather than emerging 
primarily within bureaucratic organizations, as did urban 
planning .(Gold 1976, p.857). In such a setting, urban 
planning does not exhibit clear, specific goals which 
enable its performance to be evaluated (1976, p.860). 
Gold concludes that his approach "...does not support 
the conclusion that urban planning will necessarily become 
fully professionalized in the near future." (p.856). He 
suggests that "...there may be an emerging class of 
occupations similar to planning in significant 
characteristics that wil-1 become partially professionalized 
in the conventional sense, but which will not take on all 
the attributes of the well-established professions. Such 
occupations include those that are largely dependent on 
other disciplines for the development of crucial knowledge 
and techniques." (p.856). Gold clearly feels that urban 
planning is such a "generalized" profession. He quotes 
Carr-Saunders and Wilson, who much earlier noted the 
problems of the more generalized occupations: 
"Where the technique is specialized, the rise of a 
profession is unescapable. Where it is 
generalized, its coming must wait upon the growth 
of a sense of common resposibility in order that 
the loose bond, created by the possession of a 
common but ill-defined technique, may be drawn more 
tightly." (Carr-Saunders and Wilson (1933, p.287); 
quoted in Gold 1976, p.857). 
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In summary, urban planning fulfils many of the 
requirements of a less traditional approach to 
"profession", but it does so under conditions which raise 
problems for the professional autonomy of urban planners. 
Urban planning is accepted as a profession, but it is 
located just within the boundaries of the set of 
professions rather than at the core. As Jackson (1970) 
notes, it is generally more relevant to ask to what extent 
occupations exhibit the characteristics of professions, 
rather than which are professions (p.5). Clearly, urban 
planning is moving towards professional status and exhibits 
many of the characteristics of a profession. All 
professions may, in fact, be moving towards an 'ideal type' 
profession, urban planning as well as the others. It 
exhibits a high degree of ethical concern and some 
self-regulation, it has well developed barriers to entry 
and its major expressed concern is the public interest. 
The three main areas where urban planning falls short of 
the ideal type are the lack of a coherent, systematic body 
of theory, (4) 
widespread acceptance by the public and professional 
autonomy, free from bureaucratic or organizational 
constraints. 
(4) A point made with great clarity by Healey, McDougall 
and Thomas (1980), who show that the rational 
procedural theory followed by most urban planners in 
the 1960's proved ineffective, and that at least six 
competing approaches are struggling to replace it in 
the 1980's, though none have as yet been successful. 
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CHAPTER SIX 
CONFLICT IN URBAN PLANNING: 
A TYPOLOGY 
Previous Chapters have considered the nature of 
conflict and the nature of urban planning. It is now 
possible to combine these into an approach to conflicts in 
urban planning. 
The concept of manifest conflict used in this thesis 
is of: 
An interaction between two or more interdependent but 
separately identifiable parties, based on an 
incompatibility of goals of which at least one party is 
aware, where at least one party actively seeks to 
achieve its goals or obtain a scarce resource through 
activities that make it more difficult for the other to 
do so, or which reduce the value of the outcome to the 
other. 
Urban planning is seen as: 
Intervention in the workings of the allocation process 
for resources (especially land and activities on the 
land) in the urban and regional activity system by 
legitimate authority to achieve desired future ends, 
using means appropriate to these ends. 
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By combining these two concepts it is possible to 
identify potential areas of conflict in urban planning. 
Conflict involves interdependent parties:- in urban 
planning the parties involved are, broadly, the legitimate 
public authority or its agents, its supporters and 
opponents, and those affected by its decisions. Conflict 
is based on incompatible goals;- urban planning tries to 
achieve ends or goals which the parties may value 
differently, as they may the means thought appropriate to 
the achievement of those ends. Conflict can be over a 
scarce resource:- urban planning is concerned with the 
allocation of resources (especially land and activities on 
the land) in urban and regional locations. Conflict 
involves action by at least one of the parties:- urban 
planning involves active intervention by the public 
authority or its agents. Thus, it can be seen that the 
potential for conflict in urban planning is strong. 
Little would be gained from a detailed investigation 
of the whole range of specific types of conflict in urban 
planning, given their diversity, without some organizing 
framework. A number of such frameworks are available, 
including: 
(a) application of the dimensions of conflict discussed in 
Chapter Three; 
(b) following through the stages of the urban planning 
process outlined in Chapter Five; or 
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(c) application of a particular conflict-based ideology 
(e.g. a Marxian approach). 
All three of these were considered unsatisfactory: 
(a) because the components are not all equally important to 
urban planning and also because important areas of urban 
planning would be overlooked; (b) because there are many 
conflicts which impinge upon urban planning from outside 
rather than being part of the process itself; and (c) 
because such an approach is likely to ignore a great deal 
of potentially significant material which might not concur 
with the tenets of the particular ideology. 
A fourth framework was chosen because it did not 
suffer from the difficulties of the other three, but also 
because it is a modification of one which has already been 
shown to have some utility in urban planning. It is broad 
enough to contain categories that permit the importation 
into urban planning of material from external disciplines. 
The framework is based on that proposed by Hightower (1969) 
and Faludi (1973) for planning theory. They made the 
distinction between theories _iri planning (substantive 
theories) and theories of_ planning (procedural theories). 
This distinction between the focus of the activity and the 
nature of the activity itself is relevant to urban planning 
conflict, but two more categories need to be added. Both 
Hightower and Faludi accept that planning occurs within a 
wider environment, as do all human activities; and once 
attention moves from theory to the application of theory 
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(as in this study) conflict which may arise through the 
activity of urban planning, through intended or unintended 
side-effects, needs to be considered. The structural 
framework for the investigation thus has four categories: 
(a) the environment of urban planning conflicts; 
(b) conflicts of urban planning; 
(c) conflicts in urban planning; and 
(d) conflicts through urban planning. 
This framework allows urban planning conflicts to be 
grouped into categories that are homogeneous in terms of 
the conflicts they include, although they overlap in other 
dimensions. The categories are of areas of potential urban 
planning conflict. Although actual conflicts occur in each 
category, this does not imply that every urban planning 
situation will contain each type of conflict. 
Of the four categories, the one which has received the 
least attention in the literature is that of conflicts 
through urban planning, especially aspects relating to 
implementation: the agents of legitimate authority who 
carry out intervention policies and the organizational 
context within which they carry them out. The area has not 
been entirely neglected (see, for example. Friend, Power, 
and Yewlett (1974); Friend and Jessop (1977); Batty 
(1977); Friedman and Hudson (1974); and Bolan (1969, 
1971, 1980)) but it has certainly not received the 
attention it deserves. 
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The following typology of areas of conflict affecting 
urban planning emerges: 
(a) the environment surrounding urban planning conflicts 
(conflict over urban planning). In this category can be 
found : 
(i) the human dimension of conflict, resulting from the 
fact that urban planning is a human activity carried 
out by human beings in the pursuit of human goals. 
The individuals carrying out the activity are subject 
to the same personal conflicts, and they are as 
constrained by their understanding of human nature, 
as are other individuals. This aspect has been 
considered in some depth in Chapter Four, "Conflict 
and Human Nature". 
(ii) the social context of urban planning. Social 
conflicts, and especially those involving the various 
types of social class, are the most widely considered 
in the urban planning literature, where urban 
planning conflict is synonymous with social class 
conflicts (e.g., Harvey 1973; Simmie 1974; Karnavou 
1978; and Mingione 1981). Theories about the scope 
and nature of cooperation and conflict in social 
relations have had a great influence on urban 
planning in the past (Hebbert 1977). Social values, 
and the conflicting values of different social 
groups, continue to be fundamental aspects of urban 
planning activity. 
(iii) the nation-state context of urban planning. There 
Page 213 
are obvious differences in approaches to urban 
planning in different countries. These differences 
arise from a number of factors, the combinations of 
which are uniquely defined by national boundaries. 
Although this is of limited importance within any one 
nation-state, it does have a contextual influence. 
The relations between nation-states are of major 
concern to conflict theorists, and their concerns are 
a fruitful source of theories and ideas. 
(b) conflicts involving the elements with which urban 
planning deals (conflicts _in urban planning). 
(i) in this study this includes urban and regional 
resources and especially the resource of land. 
Resource-based conflicts are a major aspect of urban 
planning. Most conflict resolution techniques used 
by urban planners were developed for application in 
this area. The resources of interest to urban 
planners include non-tangible factors such as 
information, location, mobility and equity as well as 
the more commonly considered physical resources, but 
in the area of non-tangible resources techniques 
available are often less than adequate. 
(c) conflicts involving the methods, procedures or 
justification for urban planning (conflicts of^  urban 
planning). Two major categories are identified: 
(i) in method and design, conflicts are relevant in two 
senses. Firstly, a method of designing which does 
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not take into account the probability of conflict is 
unworkable, especially where conflicting goals need 
to be recognised and dealt with. There are in fact 
design methods which rely on conflict as fundamental 
to methodology (e.g. Batty, 1973; 1979). At a 
slightly higher level of abstraction, the second 
sense of design conflict is relevant: the creative 
outcome of the conceptual anthesis or conflict of 
'opposing' aesthetic elements, such as randomness and 
regularity, order and disorder, or harmony and 
discord. 
(ii) political conflicts have a profound effect on urban 
Planning. The clash of major world political 
ideologies is more appropriatly discussed as an 
'environmental' factor and part of the nation-state 
context of urban planning ((a) above). The 
definition of urban planning used here places 
emphasis on a legitimate public authority as the 
major actor in urban planning, thus drawing attention 
to the strong legislative link between politics and 
urban planning, and the link between public political 
goals and public urban planning goals. Urban 
planning, politics and conflict are all forms of 
social relationship: 
"The more one is involved in relationships 
with others, the more conflicts of interest, 
or of character and circumstance, will arise. 
These conflicts, when personal, create the 
activity we call "ethics" (or else that type 
of action, as arbitary as it is irresponsible, 
called "selfish"); and such conflicts, when 
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public, create political activity (or else 
some type of rule in the selfish interest of a 
single group)."(Crick 1972, p.25). 
The links between individual ethics, professional 
behaviour, and public conflicts of interests are an 
important facet of urban planning. 
(d) conflicts which arise through the activity of urban 
planning itself, or because of the way urban planning is 
carried out (conflict through urban planning). 
(i) in Australia, Britain, and the United States at 
least, urban planning assumes the mantle of a 
profession. All professional groups face potential 
conflicts in their working lives: conflicts arising 
from their membership of a profession as such 
(conflicts between professional standards and 
employer or client expectations, for example); 
conflicts arising from membership of a particular 
profession, in this case urban planning (conflicts 
between urban planners and allied professions in the 
built environment, for example); and conflicts 
arising from Membership of a specific Professional 
Institute (in the R.A.P.I. or the R.T.P.I., 
conflicts over who should be admitted to Membership, 
for example). 
(ii) urban planning is generally carried out through or 
on behalf of (government) organizations, so 
administrative or organizational conflicts are 
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possible. Potentially clashes between professional 
expectations and organizational roles can occur. 
Conflicts between implementing organizations and a 
whole range of other entities (groups, organizations, 
individuals, professions, departments and so on) are 
also to be found. Thus, there is a whole range of 
conflicts involving organizations. There may be role 
conflicts within organizations, or clashes between 
organizations. In the urban planning context the 
issue of domain conflicts and differences of public 
accountabilities assume great importance. 
(iii) the various tools and techniques used in urban 
planning may have unintended effects which lead to 
conflict. For example, the hierarchical structure of 
Development Plans allied with the two-tier structure 
of local government in the United Kingdom has led to 
clashes between the upper and lower levels 
(Hammersley 1981). Clearly, human beings do not have 
control over the outcomes of their actions, 
especially in the 'turbulent field' (Emery and Trist 
1965) which constitutes the modern organizational 
environment. This applies to urban planners as much 
as to any other group. 
This framework incorporates the major areas of urban 
planning conflict, but it does not purport to deal with 
them all. One area not singled out is that of goal and 
policy conflicts, but this is fundamental in the definition 
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of conflict used in the thesis and so underlies all the 
categories of the typology. 
In summary, the categories considered in the typology 
are: 
(a) environmental conflicts (over urban planning) 
(i) human conflict 
(ii) social conflict 
(iii) nation-state conflict 
(b) conflicts _iri urban planning 
(i) resource conflict 
(c) conflicts of^  urban planning 
(i) methods and design conflicts 
(ii) political conflicts 
(d) conflicts through urban planning 
(i) professional conflicts 
(ii) organizational conflicts 
(iii) tools and techniques 
As Chapter Three made clear, different types of party 
are often involved in the one conflict. Clearly this 
applies in urban planning as it does elsewhere, so that 
individuals may be in conflict with organizations, or 
organizations with professions over resources, and so on. 
As was stated at the outset the total range of urban 
planning conflict is too broad and complex to be considered 
in detail here. Rather than attempting to cover all 
possible combinations in detail, each category is given 
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some consideration, but combinations are included in any 
detail only for the two categories given the most 
importance by the thesis. Professional and organizational 
(and especially inter-organizational) conflict in fact 
provide the major focus of the thesis. There are no 
adeauate theoretical reasons for selecting these in 
preference to others. As was mentioned in Chapter Two in 
situations where scholarship and the search for truth could 
not provide adequate selection criteria the selection would 
be made on the basis of utility to professional practice. 
Such was the case here. Some categories, such as 
nation-state conflict, did not have adequate importance to 
practice. Social and political conflicts, although 
important, have received the greatest attention in the 
literature to date. They are also highly coloured by 
ideological stances. Little would be gained from a more 
detailed reiteration of the debates that have occurred to 
date. Of the categories that remained, organizational and 
professional conflicts, as well as being interconnected, 
seemed to offer the best fit at the theory/practice 
interface. They offered opportunities to apply theory to 
practice and enable theory to be informed by practice. The 
area of conflicts from the application of urban planning 
techniques, sadly, had to be relegated to third priority. 
It is an area which deserves more attention but which could 
not reasonably by included in this study. Thus, Chapters 
Seven and Eight are devoted to organizational and 
professional conflicts, and other areas of urban planning 
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conflict are covered in Chapter Nine. The general pattern 
for the discussion will be: 
(i) to cover urban planning aspects, using examples drawn 
from the literature and from the examples detailed in 
Appendices A and B; and 
(ii) deal with the more general aspects, using material 
drawn from other relevant disciplines which have a 
contribution to make to our understanding of the 
particular area of urban planning conflict. 
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CHAPTER SEVEN 
ORGANIZATIONAL CONFLICT 
7.1 Organizations and Urban Planninq. 
Most urban planning proposals are generated from 
V7ithin organizations and almost all urban planning 
proposals are implemented by or through organizations (or 
control of implementation by others is vested in 
organizations). Organizations are therefore salient in 
urban planning yet conflicts within, amongst, and v;ith 
organizations are com.mon. Conflicts v/ithin organizations 
may occur over scarce resources, or over jurisdiction; for 
example where the planning of bikeways and traffic systems 
falls within the jurisdiction of one department but the 
construction of bikeways and roadworks is the 
responsibility of another. Denis Winston illustrates the 
problem as it applied to urban planning in New South Wales: 
"For a hundred years or more we have been 
departmentalising our activities and worrying very 
little about the relationship of one activity to 
another...Generally speaking each authority makes 
its plans without reference to anyone else and if 
it comes to a conflict, as for example when two 
departments wish to acquire the same piece of land, 
it is usually not the merits of the case but the 
seniority of the department concerned, or the 
forcefulness of the Minister, which decides the 
issue. Old established departments, like the New 
South Wales Railways, for example, are completely 
unaccustomed to considering the interests of anyone 
except themselves..." (Winston 1957, p.85). 
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A more general discussion of this type of conflict in 
Australia is found in Painter and Carey (1979) . 
Conflicts between organizations are common, 
particularly where the organizations have different goals. 
For example, the State government and the Brisbane City 
Council have clashed over the proper management policies 
for Moreton Island. Conflicts with local authority 
organizations by different individuals and informal 
organizations over conservation and environmental issues 
are also common. 
In order to properly understand the place of 
organizational conflict in urban planning it is necessary 
firstly to understand organizations. This Chapter v;ill 
start by reviewing current work on organizations, then will 
discuss particular problems relevent to organizational 
conflict in urban planning. The process will be as 
follows: 
(i) identify the traditional approaches to organizations, 
define "organization" and identify the major 
characteristics and types of organizations, especially 
as they relate to organizational conflict; 
(ii) raise the issue of the role of a profession within an 
organization; 
(iii) discuss conflict within organizations; 
(iv) discuss relationships (including conflict 
relationships) between organizations; and 
(v) report on the relevant results of an investigation 
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carried out as part of the study research. 
Throughout the discussion the main focus will be local 
authorities as organizations. 
7.2: Traditional Approaches to Organizations 
Organizations, as essential and highly visible 
elements in society, have been the focus of attention of a 
number of disciplines. The various approaches that have 
been developed are usefully summarised by Cyert and 
March(1963). Their three major branches of 'classical' 
organizational theory are: 
1. 'Sociological', including the work of Weber, Durkheim, 
Pareto, and Michels. This approach tends to 
concentrate on the phenomenon of bureaucracy, with 
attention paid to the division of labour and to 
specialisation in society and in organizations, and to 
the rationality of bureaucracy. A group within this 
branch, characterised by Merton, looks at 
"...unanticipated consequences of purposive social 
action", and to this group "...the major variables 
tend to be things such as subgoal differentiation and 
conflict, individual personality changes, and 
organizational life-cycle."(1963, p.17). 
2. 'Social psychological', which tends to be mainly 
experimental and emphasises the criterion of 
efficiency (sometimes called the 'scientific 
management' approach). Katz and Kahn (1978) and 
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others would agree with the fact that there is a 
'social psychology' branch of organization theory, but 
would disagree with this interpretation. In effect, 
this branch has recently split into a groups and 
systems oriented school (as represented by Katz and 
Kahn) and the 'scientific management' approach. 
3. 'Administrative', which centres on the problem.s of the 
executive in dealing with the organization (Cyert and 
March 1963, pp.16-17). 
Since Cyert and March's exposition, changes have 
occurred in each of the three major branches they list, not 
the least important of v/hich has been the interchange of 
evidence and theories amongst them. Some of the more 
recent developments are listed, along v/ith more traditional 
approaches, by Khandwalla (1977) : 
(i) bureaucracy school 
(ii) principles of management school 
(iii) human relations school 
(iv) bounded rationality school 
(v) sociotechnical systems school 
(vi) human resources school 
(vii) contingency theory school. 
Khandwalla groups these into: 
(i) "the two founding orientations of 
contemporary organizational theory - namely, 
the bureaucracy school and the management 
school..." 
(ii) "three behaviourally oriented schools of 
organizational theory, the human relations 
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school, -the human resources school, and the 
Carnegie 'bounded rationality' school...", and 
(iii) "...the systems approach and the 
contingency approach to organizaLional theory 
(which) differ from the others in emphasizing 
the "openness' of the organization to its task 
environment..." (1977, p.223). 
Hicks and Gullett, in 1975, also characterised 
'modern' organizational theory as having opened its focus 
from the individual organization to include the 
organization's environment, and its relationships with 
other social units. They said that modern organizational 
theory: 
"(i) takes the systems viewpoint (including concepts 
of input, process, output, feedback, environment, 
control,structure, purpose, operating 
process,etc.); 
(ii) considered [sic] the dynamic process of 
interaction of an organization and its structure, 
purpose, and environment. The organization is 
not considered to be static; 
(iii) was [sic] multi-level and m.ulti-dimensional, 
looking at the large system and its component 
parts; 
(iv) recognises the problem of suboptimization; 
(v) does not assume a single objective, it is 
'multi-motivated'; 
(vi) is probabilistic, and is not tied to attempting 
to achieve conditions of certainty; 
(vii) is multi-disciplinary; 
(viii) explicitly considers multi-causality, rather 
than single-factor causation, and allows for 
changes to be initiated from feedback from the 
outputs from previous systems states; and 
(ix) sees the organization as an adaptive system 
which changes with changes in the environment to 
remain viable." (Hicks and Gullett 1975, 
pp.213[ff]) . 
Page ^20 
Recent develop^ iic-nts have £(Tded to the trdditionc^l 
concentration of organizational theory on 
intra-organJzational structure. In addition greater 
emphasis now is also given to "radical" social concein.i 
including the distribution of power (Clegg 1979) , the 
inadequacies of organizations in fulfilling their tasks 
(Hall 1980), the limits of coordination and control in 
policy making (Hanf and Scharpf 1978), politics within 
organizations (Cummings and Dunham 1980), and as will be 
shov/n later in this Chapter, the environment of the 
organization and the relations amongst organizations. 
Overall, the trend appears to be towards a greater 
acceptance of the uncertain, turbulent, difficult v;orld we 
live in and the inability of human beings to exercise 
complete control over their destiny, as exemplified in the 
seminal changes in approach in Policy Science (Braybrooke 
and Lindblom 1963). This trend towards greater realism 
(including a greater emphasis on organizational conflicts) 
is well illustrated in the change of emphasis (including a 
whole new chapter on conflict) between the First (1966) 
Edition and the Second (1978) Edition of Katz and 
Kahn(1966; 1978), a standard general text for studies of 
organizational theory. The changes between the tv/o 
Editions parallel those listed above for organization 
theory as a whole. 
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The historical chan'Ces in emphasis in organi?:at J cnai 
theory are interesting but are not essential to this 
study.(1) 
Urban planninq as veil as general planning have also 
been subject to historical changes in emphasis. In broad 
terms the recent changes have been av/ay from the 
certainties of rational com.prehensive planning, at least in 
the last two decades, to include the same concerns as more 
recent organizational approaches: uncertainty, multiple 
goals, social power, bounded rationality, environmental 
influences, and conflict. (Western and Wilson 1977). 
7.3; Definition of an Organization 
Organizations are a form of contrived social structure 
(Katz and Kahn 1978, p.37). They are distinguished from. 
less contrived social structures by being created at an 
identifiable time for a specific purpose and having a 
formal status structure. (Silverman 1970, p.). 
Like other terms used both in ordinary language and in 
the social sciences, the term 'organization' has tv/o sets 
of meaning: one the more diffuse general usage; the other 
the more specific, though not necessarily the more concise 
(1) Historical studies are included in, amongst others, 
March and Simon (1958), Katz and Kahn (1966;1978), 
Cyert and March (1963), Hicks and Gullett (1975) and 
Cummings and Dunham (1960) . 
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meaning used in the social sciences. The wider meaning 
includes what Silverman (1970, p. 8) calls "social 
organizations" such as families, friendship groups, and 
communities, in contrast to "formal" or "complex" 
organizations such as armies, business enterprises and 
churches. In the literature the term 'organization' is 
usually reserved for formal organizations; and the 
distinction between organizations in this sense and less 
formal social groups is widely made or implied (e.g., March 
and Simon 1958; Sofer 1972; Abrahamsson 1977; and Katz 
and Kahn 1978) . 
Silverman's analysis provides a useful basis on which 
to structure discussion. He deals fistly with the two most 
widely used bases for distinguishing social and formal 
organizations (specific goals, and formal status structure) 
and then adds a third (an ascertainable starting 
point) (1970). By considering these criteria a much clearer 
picture of the nature of a formal organization (including a 
local authority or other urban planning agency) can be 
gained. 
7.3.1: Specific Goals 
Perrow states that organizations "...are established 
to do something, they perform, work directed towards some 
end"(1979, p.17). An understanding of the organization's 
primary goal is a necessary prerequisite to the meaningful 
analysis of the organization's behaviour, including its 
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relationship to other organizations. The goals of an 
organization have long been recognised as important both as 
guides to an individual organization's activities and as a 
fundamental element in the study of organizations in 
general. (Hrebiniak 1968). 
Yet "...the concept of organizational goals...has been 
unusually resistant to precise, unambiguous 
definition. " (Perrov; 1979, p.133). Perrov; distinguishes 
three main problem areas: 
1. Strictly speaking organizations do not have goals, 
only individuals do (p.134). 
2. Goals are hard to observe and measure (p.134). 
Silverman notes four v/ays by which it is possible to 
identify the goals of a particular organization: (i) 
using the original goals, (ii) using the current goals 
of the leadership, (iii) through inference from actual 
behaviour, and (iv) by dealing with the role 
constraints experienced by the organizational 
decision-maker.(1979, pp.10-11) [Emphasis in 
original]). Silverman's suggested approaches 
highlight the problems of change of goals over time, 
so that the current goals may only approximate the 
original organizational goals and working goals may 
exist even though overall goals may not be clear. 
3. There may be great difficulties in distinguishing 
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ends and means (p.134). 
However an archetypal organization can be 
distinguished from, other social systems by its concern witli 
limited and well defined ends which are at least analogous 
to the goals pursued by individuals. This is not to say 
that only form.al organizations have such limited and well 
defined ends, as clearly many other social system.s also 
have these; but in combination v;ith the other 
characteristics listed, organizations do have 'goals'. 
Perrow then distinguishes five categories of 
organizational goal: 
"1. Societal goals. The referent for these is 
society in general, v/here the organization is 
fulfilling social needs; 
2. Output goals. The referent is the public in 
contact with the organization, so that this 
category of goals deals with types of output 
defined in terms of consumer functions; 
3. System goals. The referent is the state or 
manner of functioning of the organization, 
independent of the goods or services it produces; 
4. Product-characteristic goals. The referent is 
the characterisitcs of the goods or services 
produced; and 
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5. Derived goals. The referent is the uses to 
which the organization puts the power it 
generates m pursuit of other goals." (Perrow 
1979, p.135). 
Following Cyert and March (1963), Perrow notes that 
not only may organizations have multiple goals, but that 
these goals may be in conflict. This conflict may be 
expressed through conflicts betv;een organizational 
sub-units or departments, where each gives greater emphasis 
to a particular goal, and. does not consider other's goals 
(See the quotation from V^ inston 1957 above) . Organi^^ations 
that claim legitimacy for their actions by reference to the 
'public interest' may find that this v;ider interest is in 
conflict with their more immediate objectives (for example, 
with 'system goals' of the functioning and survival of the 
system) . Goal conflicts are also probable in an ad^  hoc 
organization set up to deal with a specific task, 
particularly where it is asked to coordinate the resources 
of a number of existing organizations. The replanning of 
Darwin after the devastation of Cyclone Tracy in 1974 
illustrates all three types of organizational conflict (See 
Appendix A.4). 
Although organizational goals are difficult to specify 
they nonetheless have a profound effect on the structure 
and functioning of the organization. One illustration of 
this is the tendency for primarily 'instrumental' 
organizations designed to accomplish specific, limited and 
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clearly defined goals to place their main emphasis ou 
efficiency as a system goal. Such organizations are more 
likely to be structured bureaucratically than to be 
structured democratically (Simpson and Gully 1973, p.189). 
Such a relationship betv/een goals and structure v^ ould 
hinder changes of goals and v;ould make coordination with 
organizations v/ith different goals (and resultant 
structure) difficult. 
7.3.2; Formal Structure 
. The three 'classical' approaches identified by Hicks 
and Gullet have a common thread of "structure". This 
concept is so important that an organization can be defined 
as "...the structure of the relationships, power, 
objectives, roles, activities, communications, and other 
factors that exist when persons work together."(Hicks and 
Gullet 1975, pp.126-127). 
Formal status structure is the second main criterion 
used by Silverman to differentiate formal organizations 
from other social systems (1970, p.8). This structure is 
emphasised by a number of writers, including Merton: 
"A formal, rationally organized social structure 
involves clearly defined patterns of activity in 
which, ideally, every series of actions is 
functionally related to the purposes of the 
organization. In such an organization there is an 
integrated series of offices, of hierarchical 
statuses, in which inhere a number of obligations 
and privileges closely defined by limited and 
specific rules... Authority, the power to control 
which derives from an acknowledged status, inheres 
in the office and not in the particular person who 
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oerforms the .official role. Officic'-l action 
ordinarily occurs within the framework of 
preexisting rules of the oroanization. " (.f'erton 
1969, p.48) . 
Blau and Scott describe the formal status structure as 
having "...clearly marked lines of com.munication and 
authority."(1963, p.14). 
The existence of a formal structure does not 
necessarily mean that that structure has any particular 
shape. Merton refers to "hierarchical statuses"; but 
other structures are possible. The structure of au+-hority 
may in fact be diffuse and lacking in clarity. In the 
archetypal bureaucracy there is a clearly defined hierarchy 
of super- and subordination: office holders have specific 
functions, apply general rules in a spirit of formfjlistic 
im.personality and expect both to receive directives from 
'above' and give directions to those 'belov;'. Yet in 
organizations undergoing change, for example, or in some 
organizations v;ith short working experience, status and 
authority structures can be both unclear and unstable. A 
non-hierarchical structure has also been attempted in a 
number of task-oriented and research organizations. A 
"matrix structure", for example, attempts to link 
organizational sub-units as strongly "horizontally" to 
focus on a specific task as they are linked "vertically" in 
terms of delegation of authority, as illustrated in Figure 
7.1 below. A more expanded discussion can be found in 
Dunphy (1981, pp.272-272). 
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Figure 7.1; Hierarchical and Matrix Structures 
ecus 
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7.3.3: Ascertainable Starting Point 
The third of Silverman's criteria, an ascertainable 
starting point, is of considerable importance to urban 
planning organizations. Urban planning as a form, of public 
intervention is carried out through legal instrumients, so 
that such organizations are set up either through general 
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legislation (such as the Queensland Local Governm.ent Act) 
or through specific legislation (such as the Darwin 
Reconstruction act). The aims, powers, boundaries and 
usually the structure of the organization are defined at a 
specified point in time and are usually appropriate to that 
time. Before the proclaimed tim.e, the organization has no 
authority; after the date its authority is as complete as 
it will ever be (except for am.endments) . If the authority 
is later questioned (as was the 1966 Darwin Town Plan, see 
Appendix A. 4) authority may be totally or partly withdrav.'n. 
And for a much-am.ended piece of legislation such as the 
Queensland Local Government Act 1936-1982, both the 
starting point of the organization created (or empowered) 
under the Act and the starting point of particular powers, 
can be of great importance. 
7.3.4; Other Factors 
Other factors which are sometimes used to distinguish 
formal from social organizations include: 
(i) Continuity, implied in the preceding analysis of 
structure, but having additional implications for the 
relationship between goals and organizations. 
Continuity implies adherence to goals which do not 
change greatly over time, or which change slowly 
enough for the organization to adapt. Thus, community 
groups which coalesce around a particular burning 
issue and then disband when the issue loses importance 
/: o. 9 Q <i i> b 
can be distinguished from organizations v.'hich rnniain 
over time. Local Authorities have goa'ts of service, 
efficiency and representation which have remained 
relatively unchanged for decades (though the specific 
interpretations of these goals may vary from time to 
time) (See Great Britain; Royal Commission on Local 
Government 1969 (The Redcliffe-Maude Commission); 
Bowman 1976; Purdie 1976; and Jones 1981). 
(ii) Relatively fixed and clear boundaries (Sofer 1972, 
p.3). Boundary definition assumes even greater 
importance for organizations with legal sanction of 
their pov/ers and duties, and v/ith a 'public interest' 
orientation; and v/hen interorganizational 
relationships are considered. (Aldrich 1971). The 
"boundary" referred to includes both the system 
boundary and in the case of locality-bound 
organizations such as local authorities, the spatial 
boundary. Jurisdictional ambiguity is a specific 
boundary problem which can lead to interorganization 
(and intraorganizational) conflicts. This is a 
particular problem where different organizations have 
different functions to fulfil in the same physical 
area. A recent example was the jurusdictional dispute 
between the Queensland Government and the Commonwealth 
Government over the control of off-shore resources, 
particularly the Great Barrier Reef. Stable, 
long-lived organizations tend to gradually clarify 
such boundary problems with other organizations. 
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although changing circumstances may raise new issues 
and conflicts (in the case mentioned, the possibility 
of exploration for, and possible extraction of, oil). 
Recent and especially ad^ hoc, organizations do not 
have this history of clarification. A serious problem 
which arises suddenly requires action by a number of 
organizations with currently overlapping 
jurisdictions. The example of the the Darv/in 
Reconstruction Commission, the Cities Commission, the 
Corporation of the City of Darwin, the Northern 
Territory Legislative Assembly and the various Federal 
Departments involved in the Northern Territory which 
had "some difficulties in approaching the re-planning 
of Darwin after Cyclone Tracey in 1974/5 is a recent 
example (See Appendix A.4). 
(iii) A communication system of some specificity, in 
contrast to the usually diffuse and unstable system of 
a social organization (March and Simon 1958, p.3); 
(iv) An incentive system "...which enables various types of 
participants to work together in the pursuit of common 
goals." (Blau amd Scott 1963, p.488); and 
(v) (Usually) a corporate identity, so that the 
organization exists as a legal fiction. 
Silverman provides a useful synthesis of the distinguishing 
features of the archetypal formal organization: 
"Organizations, unlike other social arrangements, 
arise at an ascertainable point in time. They are 
easy to perceive as artifacts, consciously 
established to serve certain purposes which are 
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generally stated ot the time. Their founder(s) 
further provide them v;ith a set of rules which 
generally lay dov/n clear lines of authority and 
communication with the intention of ensuring that 
these purposes may be m.ost readily attained... [The 
original goals may be displaced over time, but they 
are likely to remain important] ...as a 
legitimating symbol to which lip service is paid as 
a means of stimulating consensus when pursuing a 
sectional end."(1970, pp.14-15). 
These various factors set the background for the 
specific organizational issues that are important to this 
investigation, namely professional urban planning role 
conflicts in organizations and interorganizatioal conflicts 
in urban planning matters. 
7.4; Roles and Role Conflicts. 
Structures and goals imply defined roles for employees 
of organizations and it is here that professionals in 
organizations may face conflicts. If an organization is an 
open system of roles (Katz and Kahn 1978, p.187) then the 
structure and goals will remain constant even if the people 
who fill the roles change. Each role has an appropriate 
role behaviour (standardised or institutionalised behaviour 
appropriate to a role). Associated with each role is a 
'role-set', wheire all members of a persons's role-set 
"...depend on that persons's performance in some fashion; 
they are rewarded by it, judged in terms of it, or require 
it to perform their own tasks."(Katz and Kahn 1978, p.190). 
Each member of the role-set develops beliefs and attitudes 
about what the person should or should not do as part of 
his role. "Such prescriptions and proscriptions held by 
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members of a role-set are desiynateo role expectrtionf^; in 
the aggregate they define the role, the behaviours expected 
of the person who holds it."(Katz and Kahn 1978, p.190). 
Role expectations can include v/ork required as part of a 
formal written job specification, as v;ell as appropriate 
standards of dress, ethical standards, and personal 
relations with other employees. Most role expectations 
normally derive from members of the role-set v/ithin the 
same organization; but in the case of professionals 
working within bureaucracies an imiportant additional source 
is the person's professional colleagues or Institute. 
Mem.bers of a role-set communicate or 'send' their 
expectations to the 'focal person'(2). Role sending 
includes communication 
as well as attempts to influence. As every attempt to 
influence implies consequences for compliance or 
noncompliance, the concepts of the legitimacy of role 
sending and of rewards/sanctions are important. "Members 
obey because the source of the command is legitim.ate and 
its form and subject matter are appropriate to the source. 
All three - source, form, and substance - are thus 
congruent with the member's own concept of organizational 
(2) In a footnote, Katz and Kahn (1978, p.190) note that 
the term 'focal person' is used to "refer to any 
individual whose role or office is under 
consideration". Thev refer to mem.bers of a role-set as 
role senders and to their communicated expectations as 
the sent role. They say they are following the 
formulation of Rommetveit (1954) in doing this, but by 
an oversight have not included any reference to this 
work in their bibliography. 
Page 242 
membership and role requirements." (Katz and Kahn 1978;. 
p.191). 
Four concepts are the basis of the preceding 
discussion: role expectation, sent-role, received role, 
and role behaviour, "These four concepts can be thought of 
as constituting a sequence or role episode. The first two, 
role expectations and sent role, involve motivations, 
cognitions, and behaviour of the members of the role set; 
the latter two, received role and role behaviour, have to 
do with the cognitions, motivations, and behaviour of the 
focal person" (Katz and Kahn 1978, p.195) 
A modification of their m.odel is shown in Figure 7.2 
below: 
Figure 7.2; Organizational Role Structure 
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Source: Katz and Kahn 1978, Figure 7-1, p.196. 
The core of this figure suggests the following 
sequence: role expectations (I) lead to role sending (II), 
which leads to received role (III), with the episode 
culminating in a behavioural response to the role as 
received (IV). As Kast and Rosenzweig (1979, pp.274-275) 
point out, the 
"...concept of a role episode is an 
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oversim.plification. . . In reality it is difficult 
to establish beginning and ending points for role 
episodes. The process actually is never-ending, 
and there are miany simultaneous processes going on 
at any given moment. Moreover,- the model does not 
illustrate the conflict that is inevitable in the 
process. It is also an oversimplification to treat 
the role episode in a vacuum^ Its context involves 
'confounding variables', v;hich have an important 
impact on the process itself." (Kast and Rosenzv;eig 
1979, p.274) . 
The issue is made more complex also because of the 
distinction between "formal" and "informal" roles. This 
distinction is drawn out in the discussion of the urban 
planner's role in Chapter Eight. The formal role is the 
"official" role, with specific responsibilities and 
authority attached. A formal role statement, which can be 
written or verbal, can include job specifications (e.g., 
duties, rates of pay, hours, as well as authority and 
responsibilities) and personal specifications (e.g., formal 
education required, personal characteristics). 
Difficulties will arise if the formal role expectations are 
not clearly defined by intra-organizational role senders. 
Informal roles depend to a large extent upon the personal 
characteristics of the encum^ bent and the particular 
organizational context. 
To the 'confounding variables' of personal factors, 
interpersonal factors, and organization factors given by 
Katz and Kahn must be added 'external factors', in this 
case including the role expectations of professional peers. 
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Role conflict is implied in the model,- Some iz 
implied by the selective perception or dov;nriqht rejection 
of the sent role by the focal person. "Hov;ever, many other 
types of role conflict can be identified. Conf.lict in this 
sense does not mean overt antagonisms or violence. Ratijer, 
it involves the sim.ultaneous occurrence of tv;o or more role 
sendings for which the compliance v/ith one precludes 
compliance with the others."(Kast and Rosenzv;eig 1979, 
p.276). Handy (1976) distinguishes role incompatibility 
(v/hich "results when the expectations of the role set are 
well-known but are incompatibile as features of the same 
role"(p. 57)) from role conflict (resulting from "the 
necessity for a person to carry out one [sic] or more in 
the same situation. The expectations of each role may be 
quite clear and the expectations be compatible for each 
role, but the roles themselves may be in conflict"(p.58)). 
A clash between people's expectations of one in one's role 
and one's own self-concept as an example of role 
incompatibility; and a champion athlete's tv70 roles as 
runner (and informally as an example to youthful athletes) 
and as sponsored employee of a tobacco company (e.g.. New 
Zealand's Peter Snell) is an example of role conflict. 
(See also Van Sell, Brief and Schuler 1981). Handy feels 
this distinction is useful. However, the distinction v/ill 
not be followed in this investigation because of the 
difficulties already shown in distinguishing the limits of 
the role of 'urban planner'. Unless these limits can be 
indicated reasonably clearly, Handy's distinction becomes 
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very difficult to apply. 
All professionals working in organizations have two 
sources of role expectations, those from within the 
organization and those from within the profession (and to a 
lesser extent from the public whose interests they 
represent) . The potential for conflict between the role 
expectations has been the subject of investigations by a 
number of writers (e.g., Magid 1967; Engel 1970; Rizzo, 
House and Lirtzman 1970; Sorensen and Sorensen 1974; 
Klegan 1978; and Organ and Greene 1981). Role conflicts 
facing urban planners are the concern of this study. 
.A model of intraorganizational conflict has been 
developed by Kochan e_t a_l (1975) . Their model relates to 
collective bargaining in the public sector, but can be 
applied in the current context. They identify three miajor 
elements in their model: 
"First, it is generally agreed that differences 
among goals, interests, or values of parties are 
important in understanding the emergence of 
conflict in a relationship... 
Second, interdependence, that is, a condition in 
which each party benefits in some way from the 
continuation of the relationship and in which pov/er 
is to some extent shared among the parties, is 
often assumed to characterise conflict 
interactions... 
Third, an increasing number of conflict theorists 
have suggested that it is important to separate the 
existence of conflicts of interest, values or goals 
from the occurrence of overt conflict behaviour." 
(Kochan et al 1975, p.10). 
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The first eleraent equates to conflicts arising from 
differences in role expectations (for example between the 
role sender and the focal person); the second to the 
interdependence characteristic of a role-set but also to 
the legitimacy of influence in role-sending. The third 
element parallels the difference betv/een sent-role, or role 
expectations, and resultant action. These organizational 
role conflicts will be explored in some detail, in the 
context of professional urban planning roles, in Chapter 
Eight. 
7.5; Interorganizational Analysis 
The single local authority organization is responsible 
for the majority of urban planning activity in its area. 
Yet interactions between and amongst organizations is a 
central facet of urban planning. (Lerner 1974; Stewart 
1980). Most development proposals are made by 
organizations, opposed by organizations or approved or 
rejected by State or local government organizations. 
Reynolds (1981) illustrates interorganizational urban 
planning conflicts with examples from Townsville, where the 
City Council was in conflict with the State Health 
Department and the Townsville Hospital Board over the 
construction of a new energy block and its chimney and with 
lessees of Harbour Board land. 
Page 24 3 
Mutunayagan" (1981) quotes the example of land 
allocation and planning in Alaska, where a Joint 
Federal-State Comm.ission was set up. A report to the 
Commission listed six areas if inter-agency (and 
multi-jurisdictional) conflict: 
betv/een Federal agencies. 
Federal and State agency conflicts, 
competing interests am:Ongst State agencies. 
State and Local Government conflicts, 
between public and private organizations, and 
competing interests amiongst private groups. (1) 
Alm.ost every report on planning in metropolitan areas 
emphasises the need to coordinate divergent organizations 
v/ith differing goals. The four examples included in 
Appendix A illustrate the boundary, externality, and 
jurisdictional conflicts that arise betv/een urban planning 
agencies. 
Even some political parties recognise the existence of 
interorganizational conflicts affecting urban development. 
"All Government and Local Authority bodies involved 
in urban and regional development should be 
(1) Public Affairs Counseling (1974) Toward a^  Land Use 
Planning Process for Alaska. (Report prepared for the 
Joint Federal-State Land Use Planning Commission for 
Alaska). Anchorage, Alaska. Quoted in Mutunayagan 
(1981), pp.180-183. 
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co-ordinated to avoid conflicts, delays and 
duplication." (National Party of Australia -
Queensland: Statement of Urban and Regional 
Development Policy 1980) 
The questionnaire survey carried out as part of this 
investigation brought to light a number of situations of 
policy conflict, and other open disputes, betv/een local 
authorities. These included conflicts over servicing 
agreements affected by proposed land developm.ents, disputes 
over the desirability of major land developments in areas 
close to a joint boundary, problems of the redrav/ing of 
boundaries to encompass major new developments and problems 
over water catchment control. Disputes between local 
authorities and State government, such as those in 
Townsville already mentioned and over the responsibility 
for agricultural land policies or over development of Crov/n 
Land and especially over the final responsibility for urban 
planning decisions, are common. 
These disputes certainly involve, in terms of the 
definition of conflict used in this study, incompatibility 
of goals, and awareness. "Action" often encompasses 
deliberately refraining from, action, especially where such 
inaction would prevent the other party from achieving its 
goals, or imposing conditions which would decrease the 
value of the outcome to the other party. Actions may also 
be through a third party, such as appeals to the Local 
Government Court over re-zoning approvals. The comment was 
made by one interviewee that such an appeal could be 
condisered provocation, as his Council was known to have 
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strong reservations about the propriety of tv/o local 
authorities fighting openly in a Court. 
The examples and findings confirm the problem of 
interorganizational conflict in urban planning. The 
classical organizational literature is not very helpful in 
this regard, as it concentrated on the structures and 
relationships within the single organization. Concern with 
firstly the environmental context of the organization, and 
then with, specifically, other organizations in the 
environment has grown, but it is only relatively recently 
that this has gained an important place in organizational 
studies (Emery and Trist 1965; Negandhi 1975; Evan 1976). 
Thus, interorganizational relationships are really a 
specific case of organization-environment relations 
(Aldrich and Pfeffer 1979,p.3), particularly if a focal 
organization is the main concern (Karpik 1978). 
Organizations can be seen to be influenced by their 
environment either in a manner analogous to the influence 
of the environment on organism.s in Darwinian evolutionary 
theory (the 'natural selection model' of 
organization-environment relations), or by their 
environment as a source of resources, including power, 
influence and materials, which they need to sustain 
themselves (the 'resource dependency m.odel' of 
organization-environment relations) (Aldrich and Pfeffer 
1979, p.7). The environment is not passive, but both 
influences and is influenced by organizations (Evan 1976, 
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p.119), including stresses from e5)vironn:ental resource 
scarcity (Bozeman and Slusher 1979). The environraent can 
be described in a number of ways but thar of Emery and 
Trist (1965) has gained wide acceptance. They identified a 
four-step causal texture of organizational environments, 
starting with a "placid, randomized environment"; then a 
"placid, clustered environm.ent", a "disturbed-reactive 
environment", and ending with the environment as a 
"turbulent field" (1965, pp.24-26). The fourth category 
best describes the modern organizational environment, where 
"goals and noxiants ('goods' and 'bads')" (p.24) are not 
randomly distributed, v/here the actions and reactions of 
other like organizations are important in deciding 
strategy, operations and tactics, and where the environment 
itself may change independently of the organizations within 
it. Others have extended the application to, for example, 
policy making (Metcalfe 1978). 
Negandhi (1975) identifies tv/o main factors that 
distinguish interorganizational theory from 
intra-organizational theory: firstly, conflict between 
organizations is accepted as given, not as something that 
must be overcome to preserve a structure; and secondly, 
interactions are under conditions of unstructured authority 
(p.3). The urban planning exam.ples given above indicate 
clearly that these two conditions occur between and. amongst 
urban planning organizations. Conflict exists and is 
widely acknowledged; and the interactions occur under 
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essentially unstructured authority condit io.ns. Even under 
the umbrella of the Queensland Local Governm.ent Act and 
other legislation, the relationships between local 
authorities, the State and other public and private bodies 
are rarely formally structured, and the location of 
authority is often unclear. (See Appendix C ) . To these 
two interorganizational factors, the survey sum.marised in 
Appendix B adds the problem of poorly defined 
communications channels and lack of agreement on joint 
goals. Intra-organizational communications and goals are 
both usually formalised and clear. In the 
inter-organizational context, formal and informal 
communications channels may be available but unclear or 
eschewed. Goals within an organization may have no 
relationship to joint inter-organizational action. 
Necessarily, then, if theories are transferred from 
the intraorganizational to the interorganizational area, 
they must take account of these differences. One which 
does appear to have transferred reasonably successfully is 
Evan's concept of the "organization set" of a "focal 
organization", somewhat similar to the role set of a focal 
person in role theory (Evan 1976, pp.121-2). A more 
specifically interorganizational approach is the network 
analysis applied by Stern (1979) based on the work of 
Mitchell (1976) and others which considers a network of 
interacting organizations in terms of administrative 
structure (if any), degree of coupling, multiplicity of 
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ties, and the source of network resources, as well as the 
stability of the network over time (pp.244-245). Network 
analysis can focus on the relations between the 
organizations in the netv/ork or on the nature of the 
organizations themselves, or consider both. Both netv/ork 
analysis and organization set theory assume interactions 
amongst organizations, based on some form of exchange. 
Exchange assumes interdependence to obtain resources, and 
reciprocity of transfer, either immediately or as a 
deferred obligation. Exchange can be in terms of money or 
kind. Interdependence can also result from problems which 
are too big for a single organization to handle (Hage 
1975), as is the case with urban planning in metropolitan 
areas, or where land uses, extend across (or whose influence 
extends across) local authority boundaries. In this latter 
case, the "size" of the organization is limited through 
legislation to a specific spatial jurisdiction. 
Although the goals of most urban planning 
organizations overlap, particularly in their concern with 
the public interest, and so constitute a basis for 
identifying interdependence, goals also constitute a claim 
to a domain (3) and so are a source of potential conflict. 
Local authorities as urban planning agencies are in an 
(3) In organizational term.s, a "task environment" concerns 
those parts of the environment which are "...relevant 
or potentially relevant to the goal setting, goal 
attainment, survival or effectiveness of the 
organization." The domain is a subset of this, and 
refers to "...the range of activities claimed by the 
organization for itself as its particular arena of 
operations." (Aldrich 1975, p.51) 
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ambiguous position concerning their task environment 
and domain (Friend 1980). On the one hand, their charter, 
at least in terms of the Queensland Local Government Act, 
is for the good rule and government of a specific, 
spatially defined and limited area. Most of their 
financial resources, and all of their electoral support, is 
from this area. But on the other hand, m.any issues (land 
use, transport, recreation, employm.ent, and shopping 
especially) transcend these boundaries.(4) 
Physically, the domain of the local authority is 
clearly defined; in terms of activities it is not. 
Similarly, the clients of a local authority are located, 
almost entirely within its boundaries, but its task 
environment extends to the State and Federal spheres. 
Spatial domain overlap is not common (except amongst 
different hierarchical levels, such as State and local 
government), though is does exist. For example, the 
Brisbane City Council owns the North Pine Dam in Pine 
Rivers Shire. Activity domain overlaps are common. 
(4) Section 30 of the Local Government Act, 1936-1981, 
under the heading "Functions of Local Government" 
states: 
"The Local Authority shall have delegated to it the 
functions of local government. The Local Authority 
shall be charged with the good rule and government 
of the whole or any part of the Area and shall have 
the control of the working and business of such 
good rule and government". 
The "Area" is defined in Section 3(1) as "The district 
in which a Local Authority or Joint Local Authority, as 
the case may be, has jurisdiction, including any place 
under the control of the Local Authority or Joint Local 
Authority outside the boundaries of the Area". 
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Other urban planning agencies such as State and 
Fedf^ ral governments, as well as private consulting 
organizations, more com.monly face domain overlap as the 
physical territory they cover is larger. 
Urban planning agencies of whatever kind are 
"legitimated at the community level to make decisions on 
behalf of tlie community", i.e., they are "community 
decision organizations" (Warren, Bergunder, Newton and Rose 
1975, p.167; VJarren, Rose and Bergunder 1974). As such? 
their interactions differ from those of organizations whose 
mandate is only to pursue their own interests. Exchange is 
a weaker basis for interdependence for these than is the 
community interest, though exchanges at the boundary are 
still im.portant (such as joint agreem.ents for one agency to 
service part of the other's domain in return for agreed 
rewards). 
It is to be expected, then, that the interactions 
amongst urban planning agencies will have similar 
dimensions to those identified as describing general 
interorganizational relations (Massey 1980), but v/ith 
additional spatial and locational dim.ensions. Aldrich's 
(1975) interorganizational dim.ensions are: 
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Formalization 
(a) agreement formalization — extent to which 
transactions are given official recognition (e.g. 
legislative) . 
(b) structural formalization -- extent to which an 
intermediary coordinates the relationship. 
Intensity 
(a) size of the resource investment committed to the 
relationship. 
(b) frequency of interaction (compared with the total 
contacts with other organizations). 
Reciprocity; the symmetry of the relationship, 
untimately to do with the degree of dependence. 
(a) resource reciprocity — the extent to which 
resources are mutually exchanged (there is a problem 
in measuring resources in relation to public, 
non-profit organizations). 
(b) definitional reciprocity -- "the extent to which the 
terms of the interaction are mutually reached"(p.65) 
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Standardization: relating to specific details of the 
transaction. 
(a) unit standardisation — the fixedness of the units 
of exchange. "The underlying implication of this 
dimension is that the more unstandardised the units 
involved, the more problematic the transaction 
between organizations and the higher the probability 
of conflict"(p.66) 
(b) procedural standardisation -- the fixedness of the 
proceduare for exchange. (pp.64-66) 
Van de Ven, Emmett, and Koenig (1975) use a similar four 
part division in their framework. 
Aldrich identifies two propositions that arise from the 
interaction of these four dimensions: 
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In such an interaction netv/ork, the characteristics of 
the organizations themselves, the "comparative dim.ensions", 
include: 
"1. Homogeneity... 
similarity... 
functional and structural 
2. Domain Consensus... which includes the degree 
to v/hich an organization's specific goals are 
disputed... the compatibility of organizational 
goals, philosophies, and reference 
orientations,..and... the amount of goal 
overlap... 
3. Awareness of Other Parties — the degree of 
knowledge or ignorance of the goals, services, 
and resources of other parties in the network... 
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4. Stability...including the degree of turnover... 
5. Resource Distribution...[including resources 
held and needed, and the balance of power] 
6. Number of Resource Sources... 
7. Size of Network... 
8. Overlap of Membership..."(Van de Ven, Emmett, 
and Koenig 1975, p.23). 
A number of hypotheses concerning interorganizational 
relations and their effects on other factors have been 
pursued in the literature. Turk (1976) found general 
support for the notion that in urban society "the greater 
the integration of a social setting [in terms of 
integration amongst organizations] the greater is its 
capacity either to support o£ to resist nev/ 
interorganizational activities and 
arrangements"(p. 239) .[Emphasis in original]. 
Similarly, the nature of community pov/er and the 
influence of elites has been pursued through a study of the 
characteristics and influence of "interorganizational 
leaders, or persons who hold high executive (policy 
decision-making) positions in 'many' organizations" and 
"organizational leaders, or persons v/ho hold equally high 
positions in 'fev;' organizations" (Perrucci and Pilisuk 
1976, p.270)[Emphasis in original]. 
Molnar and Rogers (1979) identify two major types of 
interorganizational conflict, "structural" (involving the 
rules that govern the relationship) and "operating" 
(bearing on the interpretation and application of such 
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principles) (p.406). In urban planning terms, the 
relationships between levels in the government hierarchy 
(Federal-State-Local) have legislative structure, but of a 
different type from that betv/een members of the local 
level. Inter-level conflict is more likely to be 
operational, whereas intra-level conflict may be structural 
or operative. The survey carried out as part of this 
investigation did in fact shov/ that iriuch of the conflict 
between local authorities was structural, particularly 
relating to the mechanisms seen as the most suitable for 
the. resolution of conflicts. 
The spatial dimension to inter-organizational 
relations is rarely mentioned in the literature except by 
geographers such as Cox(1973) and Merritt (1974) v/ho focus 
their attention on organizational relations. 
Location is more important for some types of 
organization than others. An optimal location for a large 
commercial organization may mean one where non-spatial 
factors, such as taxation rates, borrov/ing facilities, and 
government assistance are the most satisfactory. These 
factors do have spatial aspects, but not to the extent of 
the locational parameters affecting a spatially defined 
organizational domain, as applies to a local authority. 
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7.6: Organizational Conflicts; Survey Results. 
Before dealing specifically with organizational 
conflicts as revealed in the local government survey (for 
full details of which, see Appendix B), some points need to 
be made about local authorities and their 
inter-relationships. These affect both conflicts amongst 
them and conflict management. 
Firstly, in Queensland as in the rest of Australia, 
local government is a creature of the second tier of 
government, the State. A clarification of the position of 
urban planning in Queensland is given in Appendix C. In 
Chapter Two the overarching power of the State government 
and its ultimate decision-making power in urban planning 
was noted. As mentioned there, however, this thesis does 
not deal with the role of the State to any great extent, as 
(a) it focusses on professional urban planning and the 
State has few urban planners employed; (b) local 
authorities are involved more in implementation; (c) the 
State has devolved the majority of urban planning 
decision-making to local authorities; (d) a local 
authority focus is more generalizable; and (e) a 
concentration on local authorities enables information to 
be gained on the relationships between relatively 
homogeneous organizations. However, the powerful role of 
the State must be borne in m.ind. Conflicts may arise 
within the legally defined areas of jurisdiction, or 
between the State and local government over interpretations 
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of actual, and desired, jurisdiction. Formal conflict 
management avenues are often defined in the legislation. 
Secondly local authorities are locality-bound. Thsy 
serve a population resident in a specific area. They 
cannot, as can many commercial organizations, close down 
operations in one place and set up again in another. 
V7ithin the area over which they have jurisdiction most of 
the facilities they provide are immobile. Further, any 
ideologies or beliefs of Councils can be applied only in 
the area under their jurisdiction (Lizierri 1979). 
Thirdly, local authorities are charged v/ith 
representing the public interest and not their own 
interest. In Blau and Scott's (1963) terms they are 
"commonweal" organizations. They act on behalf of a public 
group. Commercial organizations may or may not act 
similarly. As an extension of this, the elected mem.bers of 
most local authorities, the formal decision-makers and 
repository of accountability, work only part-time for the 
local authority. They are expected to do their work for 
the public benefit and so receive only partial 
compensation. 
Fourthly, the Mayor or Chairman are each both the 
symbolic and formal peak of the hierarchical structure of 
authority. In their symibolic role, they are the major 
public relations agents; in their formal role they are the 
chief decision-makers. The Chairmen of most major 
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commercial organizations are not expected to fill both 
roles. The dual roles reflect the public interest factor: 
the Chairmen/Mayors are elected to their position by the 
public they represent (either directly or through the 
Council). 
The fifth point is that there is a spirit of 
cameraderie amongst local authoritieSc They all face 
similar problems, have the same sources of revenue, and 
have the same tasks to perform. It is apparent that they 
each expect the others to co-operate in solving common 
problems. This may be a partial reflection of the fact 
that as the bottom, least autonomous and most "amateur" of 
the levels of governm.ent, local government must demonstrate 
competence or have its powers eroded by the higher levels. 
Intra-organizational conflict was not explored in the 
survey, with the exception of the profession-oriented role 
conflicts discussed in Chapter 8.2 below. 
Land and land uses are a major focus of 
inter-organizational conflict involving local authortities. 
The fundamental principles underlying this are the 
continuity of land, extending across and beyond 
jurisdictional boundaries, and the externalities associated 
with land uses (Cox 1973). For local authorities a concern 
for wider issues, or for effects outside their ov/n 
jurisdiction of activities within their jurisdiction, means 
interferring in their neighbour's affairs. Similarly, all 
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three tiers of government in Australia have overlapping 
responsibilities for land incorporated within a local 
authority. Land-based conflicts between pairs of local 
authorities are likely to increase in future over: 
(a) facilities which are wanted by both, but which can only 
have one location (e.g. tourist developments, high 
employment industries, educational institutions); 
(b) supplies of water, and the protection of v/ater 
catchments; 
(c) location of facilities that are needed v/ithin the State 
or region, but which neither authority v/ants (e.g., 
airports, noxious industries, rubbish tips); 
(d) developments close to the joint border of the 
authorities which will bring benefits to one but costs 
to the other (e.g., regional shopping centres which 
require external servicing). (Minnery, 1982). 
The questionnaire posed a number of "hypothetical 
situations" (which were based on real occurrences) and 
asked interviewees to respond as though their own Council 
was involved. The situations related particularly to (b) 
and (d). A number of conclusions emerged. 
Firstly, although relations between local authorities 
generally do indicate a diffuse authority structure, 
conflicts, poorly developed communications channels, and 
some confusion over joint goals, as expected from reports 
in the literature on inter-organizational relations, this 
was not to the degree expected. This appeared to be 
because there v/as a general agreement on goals. Uhf-n 
Chairmen/Mayors, Clerks and Planners of the local 
authorities interviev/ed were asked to allocate a scale of 
importance to the various responsibilities of local 
authorities in Queensland, "providing good rule and 
government for the Area" was consistently given the highest 
rank; and "using funds wisely and efficiently" second (See 
Table 7.1). In addition, local authorities are all 
constrained by the same financial limitations on the 
resources they have available to solve their problems. 
Thus, there are strong expectations that local 
authorities would co-operate and coordinate with each other 
because of shared problems and shared goals. Conflicts 
arose v/here there was some specific barrier to co-operation 
(distrust, clash of personalities, different party 
politics) or where co-operation conflicted with the clearer 
goal of providing firstly for one's own ratepayers. 
Jurisdictional conflicts also spill over into 
inter-organizational conflicts, but mainly at the level of 
State/local conflicts rather than at the local level 
itself. Consistently low priority was given to 
"Implementation of State Government Policies". The 
relevant question listed a series of responsibilities of 
local authorities and asked the respondent to evaluate each 
as "a person in your current position". Each 
responsibility had opposite it five columins, and an 
evaluation could be given by marking a column from 1 (the 
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lowest) to 5 (the highest). The results were 
crosstabulated (the number giving each value response by 
type of respondent, for each responsibility), so that an 
index could be derived by averaging each result. The full 
results are shov/n in Table 8.1 in Chapter 8.2, and in 
Appendix B, but some results are relevant to this section. 
An index of 5.00 indicates that all respondents gave this 
local government task a value of 5 (the highest) and 1.00 
that all valued this at 1 (the lowest). Table 7.1 belov/ 
shows the two highest rankings ("provide good rule and 
government", and "use funds wisely and efficiently") 
compared with the lowest, which v/as the implementation of 
State Government policies. The respondents v/ould have 
given even less'importance to this task if local 
authorities were legally independent of the State: many 
replies were to show the current position, where local 
authorities could be forced to implement some State 
policies. 
Table 7.1; Task Valuations (Highest/Lowest) 
Good rule and government 
Proper use of funds 
Implement State policies 
Chair. Cler. Plann. Total 
4 . 7 1 
5 .00 
2 . 6 1 
5 .00 
4 . 9 3 
2 . 5 0 
4 . 8 8 
4 . 5 6 
2 . 4 8 
1 4 . 5 9 
1 4 . 4 9 
7 . 5 9 
These evaluations v/ero fairly consistent amongst Chairmen, 
Clerks and Planners. The values in Table 7.2 below 
represent rankings by the three groups, with 1 the task 
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ranked as the most important, and 9 the lowest. The 
ranking for the task "Other" is not shown. 
Table 7.2: Task Rankings (Highest/Lowest) 
Good rule and government 
Proper use of funds 
Implement State policies 
Chair 
3 
1 
9 
Cler 
1 
2 
9 
Plann. Total 
1 
3 
9 
1 
2 
9 
Question 5 asked who from a list (5) given should be giving 
advice and making decisions on major tov/n planning matters. 
All respondents thought that Councillors should be making 
decisions, and 39.0% of these thought they should be giving 
advice also. Tables 7.3 to 7.6 summarise the results. 
(5) The list was the following: Local Authority 
Councillors, Local Authority Town Planning Staff, Other 
Local Authority Technical Staff, The Local Government 
Court, The State Local Government Department, The 
Minister for Local Government, State Cabinet, Local 
business groups. Local non-business groups. The Royal 
Australian Planning Institute, Political parties. 
Affected individual citizens. Other, and None of these. 
i -aqo 
Table 7 > 3 ; Dec i s ions/ :^d v i c e o_n Major TOV.TI P l a n n in 
MaTt£rs_^_(^_t_al.l)_ 
±J-L± 
Councillors 
Plann.staff 
0th.tech 0 staff 
L.G. Court 
L.G. Dept 
Minister 
Cabinet 
Loc. bus.grps 
Non-bus. grps 
R.A.P.I. 
Pol. parties 
Aff. indiv's 
Other 
Advise 
only 
_ 
80.5 
90.9 
6.5 
67.5 
20.G 
7.8 
75.3 
66.2 
51.9 
13.0 
72.7 
29.9 
Decide-
only 
61,0 
1.3 
1.3 
64.9 
5.2 
35.1 
---— 
_ 
Decide 
plus 
advise 
39.0 
18,2 
5.2 
7.8 
15.6 
11.7 
5.2 
.-
— - . » -
1.3 
5.2 
Neither Total 
-• 
.- . 
2.6 
20.S 
11,7 
41.6 
51.9 
24.7 
33.8 
48,1 
85.7 
27.3 
64.9 
100.0% 
100.0% 
100.0"?; 
100.0% 
100.0% 
100.0% 
100.0% 
100,0% 
100,0% 
100.0% 
100.Os 
100.0% 
100.0% 
(N=78) 
Table 7.4; Dec i s i ons /Ad v i ce ryn_ Major Town PI anning Matters 
(Chairmen) 
Advise Decide Decide Neither Total 
only only plus 
advise 
Councillors — — 62.5 37.5 — — 100,0% 
Plann. staff 87.5 4.2 8.3 100.0% 
Oth.tech.staff 83.3 4.2 4.2 8.3 100,0% 
L.G, Court 12.5 50.0 8.3 29.2 100.0% 
L.G. Dept 79.2 8.3 12.5 100.0% 
Minister 29.2 25.0 16.7 29.2 100.0% 
Cabinet 8.3 41.7 4.2 45.8 100.0% 
Loc.bus.grps 75.0 • 25.0 100.0% 
Non-bus. grps 58.3 41.7 100.0% 
R.A.P.I. 50.0 50.0 100.0% 
Pol. parties 8.3 91.7 100.0% 
Aff. indiv's 66.7 — — 33.3 100.0% 
Other 16.7 4.2 79.2 100.0% 
(N=24) 
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Table 7.5: Decisions/Auvice on Major Tovm Planning Matters 
(Clerks) 
Advise Decide Decide Neither Total 
only only plus 
advise 
Councillors 
Plann. staff 
Oth.tech.staff 
L.G. Court 
L.G. Dept 
Minister 
Cabinet 
Loc.bus.grps 
Non-bus.grps 
R.A.P.I. 
Pol.parties 
Aff. indiv's 
Other 
• 
88.9 
92.6 
7,4 
63.0 
22.2 
7,4 
66.7 
59.3 
51.9 
11.1 
70,4 
25.9 
51.9 
70. 4 
7.4 
14.8 
22.2 
. 
"'• ^ ^ ^ 
48.1 
11.9 
7.4 
11,1 
13.5 
11.1 
3.7 
_ . . „ _ 
_ „ _ „ 
" 
--—-
3.7 
11.1 
11,1 
51.9 
66.7 
33.3 
40.7 
48.1 
88.9 
29.6 
70.4 
100,0% 
10 0.0% 
100,0% 
100.0% 
100,0% 
100,0% 
100.0% 
100,0% 
100.0% 
100,0% 
100,0% 
100,0% 
100.0% 
(N=28) 
Table 7.6; Decisions/Advice oii Mai or Town Planning .Matters 
(Planners) 
Advise Decide Advise Neither Total 
only only plus 
decide 
Councillors 69.2 30,8 100,0% 
Plann. staff 65.4 34.6 100.0% 
Oth.tech.staff 96.2 3.8 — — 100.0% 
L.G. Court 73.1 3.8 23.1 100.0% 
L.G. Dept 61.5 7.7 19.2 11.5 100.0% 
Minister 11.5 38.5 7.7 42.3 100,0% 
Cabinet 7.7 42.3 7.7 42.3 100.0% 
Loc.bus.grps 84.6 15.4 100.0% 
Non-bus.grps 80.6 --— 19.2 100,0% 
R.A.P.I. 53.8 46.2 100.0% 
Pol. parties 19.2 3.8 76.9 100.0% 
Aff. indiv's 80.8 — — — — 19.2 100,0% 
Other 46.2 7.7 46.2 100.0% 
(N=26) 
Page 270 
Those most generally expected to decide upon m.ajor 
town planning m.atters v/ere local authority Councillors 
(61.0% "decide only", and 39.0% "decide and advise", or 
100,0% together), the Local Government Court (64,9%, 7,8% 
and 72,7%), follov'/ed by the Minister for Local Government 
(26.0%, 11.7%, and 47.7%) and State Cabinet (35.1%, 5.2%, 
and 40.3%). Conversely, a considerable proportion of 
respondents felt that these latter three should be involved 
neither in giving advice nor making decisions (20.8% 
against the Local Governm.ent Court; 41.6% against the 
Minister, and 51.9% against State Cabinet). 
Overall, four major points about jurusdiction emerge 
from- these tables. Firstly, there is total agreem.ent that 
Councils are the proper place for decisions to be made on 
major town planning matters. Secondly, there is some, but 
still minority, support for town planners making decisions 
on these matters. Thirdly, there is a general preference 
for the Local Government Court (highest amongst the 
Planners, lowest amongst the Chairmen) to make decisions 
rather than the Minister, Cabinet, or least of all the 
Local Government Department. Fourthly, the most generally 
acceptable source of advice on m.ajor town planning matters 
is, after in-house town planning staff, other in-house 
technical staff. The most listed source of advice outside 
the local authority was the Local Government Department, 
and a minority expected the Department also to be involved 
in decision-making. Other outside sources of advice were 
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local groups (especially business groups) and affected 
individuals, although all ttiree were opposed as sources of 
advice by between 20% and 30% of respondents. The single 
group most opposed as a source of advice by all respondeiits 
was political parties. The Royal Australian Planning 
Institute v/as consistently opposed as an advice-giver by 
about 50% of respondents and accepted by the other 50% 
(53.8% and 4 6.2% for Planners and 51.9% and 48.1% for 
Clerks were the two extremes). In terms of jurisdictional 
ambiguity, the survey only shov/s one part, that of the 
local authority, in an at least two-sided situation. 
An issue which was not systematically explored in the 
guestionnaire, but which was discussed with a number of 
respondents, was that of conflicts between decision-makers. 
If only one group was expected to make decisions there was 
no difficulty, but if more than one group was indicated as 
making decisions, a problem of priority arose. Without 
exception, those who discussed this problem gave priority 
to the local authority. The Court and the Minister v;ere 
expected to make decisions only when asked to do so, when 
the matter was too difficult, when more than one local 
authority was involved, or when wider issues, beyond the 
local authority, were involved. The consistent allocation 
of decision-making to local authorities by all respondents 
leads one to expect that such an attitude v;ould apply to 
most, if not all, respondents. 
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The potential for jurisdictional conflict betv/een 
State and local government is clearly very strong. All 
major town planning yriatterc in Queensland need final State 
approval; and proposals ?nav be ammended without 
consultation in this final approval process. (See .Sim.&s 
1980). Yet, local authority representatives clearly expect 
their own level of government to make the decisions. And 
around half of the respondents specifically did not want 
the political section of State government (the Minister, or 
Cabinet) involved in either the giving of advice or making 
decisions on miajor town planning matters. This dichotcmy 
was'present also in the answers to other questions. The 
legislative (and effective) power of the State was 
generally recognised; but if there was a chance to start 
all over again, the State would be involved only in 
regional and larger issues, or other very limited tov/n 
planning m.atters. The involvement of the Minister and 
Cabinet was ambiguously viev/ed: the need for overarching 
political responsibility was recognised, but State 
political intervention in local matters was resented. 
The "hypothetical situations" posed in Question 6 (see 
Appendix B for details) also raised a number of 
inter-organizational issues. The dilemma of accepted 
inter-organizational or supra-organizational goals (such as 
that of serving the region or the v/ider public interest) 
conflicting with m.ore specific and immediate 
intra-organizational goals was widely appreciated. So too 
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was the question of jurisdiction. To some extent, 
jurisdiction and internal goals could be in conflict, where 
the interests of one's own ratepayers had to be weighed 
against the right of the other neighbouring local authority 
organization to make decisions concerning its own 
ratepayers without outside intervention. Usually the 
interests of one's own "clients" were given prededence. 
The question of communications channels also arose. 
Usually it was expected that communication was between 
equivalent hierarchical levels in each authority -- Council 
to Council, officer to officer. Council to Council 
communication was seen, usually, as "formal" and subject to 
normal formal restrictions (written, needing approval of 
the Council as a whole, and so on); but officer to officer 
communication was much m.ore flexible and less channeled. 
Communication between an individual Chairman or Mayor and 
his counterpart was, in this sense, informal rather than 
formal. Conflicts appeared to be expected more frequently 
where formal communication was involved. 
In summary, the sections of the survey v;hich are 
relevant to the question of inter-organizational conflict 
showed some support for hypotheses concerning conflict, 
authority, communications, and goals found in the 
literature; but the relationships differed from those 
expected because, larnely, of factors not normally 
considered in the literature, particularly spatial and 
locational factors. The legislative definition of local 
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authority tasks and the common problems they all face 
reinforce similarities of goals. 
Of the 5 hypotheses set out in Chapter Tv/o, number 3 
(that ambiguity over authority relationships is an 
antecedent to conflict in the inter-organizational urban 
planning context) is relevant to this Chapter. 
There was some support for this hypothesis, although 
support was not total. The uncertainty stems from the fact 
that the survey identified some areas of ambiguity over 
authority, and some areas of conflict, but was unable to 
sepecify one as the antecedent of the other. There was no 
ambiguity- over who v;as expected to have the authority for 
deciding major tov/n planning matters within a single local 
authority area: the local authority Councillors. 
Ambiguity did arise over relationships to the State 
government, to events occurring in neighbouring local 
authorities with effects in one's own area and to the 
degree to which the wider community should be involved in 
giving advice on major town planning matters. In this last 
case there was no ambiguity over decision-miaking authority. 
The survey led one to suppose that given an appropriate 
issue, these ambiguities would lead to conflicts between 
the State and the local authority, between pairs of local 
authorities, or between a local authority and the 
community. Conflicts between these various actors have 
occurred in the past; but the role of ambiguity over 
authority in the development of the conflict remains a 
ir-aqe -^  
ma tter of suppositior 
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CHAPTER EIGHT 
PROFESSIONAL CONFLICT 
8.1: Professional Conflicts and Urban Planning. 
In this Chapter tv/o broad areas of potential conflict 
will be investigated. The first is that of the conflicts 
which may face any profession because of its very nature as 
a profession, including the organizational role conflicts 
already alluded to in Chapter Seven. The second, v/hich 
will be considered in m.ore detail, is that of the conflicts 
which may arise because of the nature of urban plan.ning as 
a profession. Each profession would face analogous 
specific problems over and above the common core of those 
faced by all professions. The urban planning profession's 
focus on land and the activities using land, and its close 
association with public authority, are the major sources of 
professional conflict. 
All professions adhere to a Code of Professional 
Conduct or its equivalent and claim concern for the public 
interest (in addition to concern for the profession 
itself) . The Code of Professional Conduct of the Royal 
Australian Planning Institute states: "A member's 
responsibility to his client and the profession in general 
shall have full regard to the public interest"; and that 
of the Royal Town Planning Institute, in the preamble, 
notes that the object of the Institute "...is to advance 
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the science and art of town planning in all its 
aspects,..for the benefit of the public". 
The origin of many professional conflicts is differing 
interpretations of "the public interest" (Michael 1974) . 
The concept itself is the subject of debate, mainly 
concerning the unity or plurality of this interest. (See, 
for example, the "Needham/Faludi debate": Needham 1971; 
Faludi 1971; Needham and Faludi 1973; as well as Fagence 
1977, Chapter 2) . Even given that the divergence of 
interests amongst public groups can in some way be combined 
or represented by a superordinate interest, professionals 
may face conflicts in recognising who best represents that 
interest. In a parliamentary democracy, those who 
successfully offer themselves for office by free election 
are normally taken to represent the public interest, but as 
Fagence shows, the concept of representation itself is 
imprecise (1977, Chapter 2). In this situation of debate 
over the public interest and over v;ho represents it, and 
how expertise is to be directed to serve that interest, 
professionals may find themselves in open conflict with the 
elected government, at all levels. Professionals have to 
justify their interpretation of the public interest by 
reference to their peculiar expertise; they cannot offer a 
public test of their ideas as can an elected politician. 
Yet their ultimate responsibility is still the public 
interest as they see it. A public servant thus ov.'es 
allegiance to the public directly as a professional, and to 
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his public employer as the representative of that sane 
public (Hardy 1974). Sometimes the interpretations of the 
interests of that public may conflict. Davies (1972) and 
Catanese and Farmer (1978) give exam.ples of this conflict 
of allegiance in the U.K. and the U.S.A. Many other cases 
arose during the 1960's and 1970's v/hen advocacy planning 
was accepted as an appropriate m.ode of action by urban 
planners; but conflicting role expectations created 
destructive dilemmas for those acting as advocates. 
(Godschalk 1972; Lovedav 1972). 
The literature on organizations shows that 
inconsistencies between expectations of the professional 
role and the employee role in a bureaucracy, leading to 
role conflict, are common" (Abrahamson 1967; Engel 1970; 
Rizzo, House, and Lirtzman 1970; Sorensen and Sorensen 
1974; Klegon 1978; and Organ and Greene 1981). The 
possible role conflicts for urban planners in this context 
have been noted by, amongst others, Buck (1976); Gold 
(1976); Bolan (1971 and 1980); and Howe (1980). 
Sandberg's (1976) interpretation of the conflict is of 
interest. Each profession has, in his terms: 
II 
.. * a well-developed and applied theory, and 
occupational ethic which both protects its 
surroundings (by promoting social responsibility) 
and has a publicity function (to promote the 
groups's interests), and an 'espirit de corps', and 
a deformed professional mind, a professional 
perspective on reality," (p.167) 
Any group with these characteristics is bound to face 
Page 287 
conflicts when located within the constraints of an 
organization, especially where the organization is 
administered hierarchically. The main point of conflict 
between professions and the administrative hierarchy 
concerns the various types of control. "The organization 
has a hierarchical control structure, while the profession 
attempts to retain the right of self-control (collegial 
control) . The member of a profession is caught between the 
two different regulatory systems and thus is caught in 
conflicts" (Sandberg 1976, p.167). 
Sorensen and Sorensen (1974) indicate, however, that, 
at least for the public accounting profession, these 
conflicts differ greatly in magnitude depending on the 
scale and type of organization involved. They make it 
clear that conflict between professional and bureaucratic 
goals is potential rather than necessary. Engel (1970) 
found that for members of the medical profession working in 
bureaucratic situations, "...the professional type of 
bureaucratic organization is not necessarily detrim.ental to 
professional autonomiy." (p.19). As professional conflicts 
in organizations are mainly concerned with role 
jurisdiction, and thus autonomy, her findings indicate that 
professional conflicts of this type are not a necessity. 
The potential professional conflicts specific to urban 
planning stem from its focus on land and land-using 
activities. Three zones of application of professional 
skills can be identified. The first are the physical 
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phenomena of nature, such as soil conditions, geological 
formations, water flows, and climate, each capable of being 
explored through the relatively unambiguous lav/s of the 
physical sciences. The second is that of the man-made 
physical environment, much of it reflecting the laws of 
physical science (such as that in materials engineering) 
but also incorporating important elements of values, 
judgements and controls not equally amenable to unambiguous 
treatment. Thirdly, there is the area of society or groups 
and their goals, v/here there are even fewer areas of 
unambiguous law. In this third zone considerable 
theoretical knowledge exists but the ethics of how and v/hy 
it should be used are are subject to debate (Koepping, 
1977). 
As Gregory has shown, the proper relationships between 
the physical aspects of the environment and the social 
aspects are of concern to other areas of human knowledge as 
well, in his case to geography. He discusses this 
relationship mainly in terms of the derivation of laws, and 
implications for geography's status as a science, but his 
concern is similar to that of urban planning (1978, 
pp.73-75). 
The existence of these three zones of application has 
led to debate over the proper focus of the urban planning 
profession and the roles to be adopted by the urban 
planner. The debate is essentially over the proper mix of 
the natural-physical, built, and social-political elements 
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in the urban planner's professional arena, allied with the 
proper tools to be used in professional action (Fagence 
1977) . 
Chapter Five showed it is the wider comim.unity which is 
the ultimate judge of whether or not an occupation has 
reached professional status. In the United States at 
least, Catanese(1974) argues that although the profession 
as a whole has gained some status, the criteria for 
acceptability into the profession, in relation to the 
American Institute of Planners, are ambiguous: 
"One result of these complicated developments in 
the United States is a growing ambiguity over who 
is a professional planner. In some quarters, 
outright legal battles over licensing have left the 
A. I.P.-type planners badly beaten."(p.8) 
In a footnote he says: 
"The State of New Jersey has a licensing law which 
automatically grants licences to already-licensed 
architects and engineers (of all types) to do urban 
and regional planning, but requires all others, 
including A.I.P. members, to qualify by virtue of 
educational and experience requirem.ents and an 
examination administered by the State."(p.8) 
The uncertainty of the proper max of social and 
physical factors in urban planning and the difficulty urban 
planners have in demonstrating expertise in social matters, 
lie at the heart of this ambiguity. People outside the 
profession may not have the same uncertainty: "Planners 
are dismissed as irrelevant in situations where human 
values and conflicts emerge..." (Catanese 1974, p.6). But 
whilst this internal uncertainty exists for the profession 
as a whole, the individual urban planner is left to choose 
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a role for himself from the v;ide range tiie profession 
encompasses. 
Howe (1980) investigated the role choices of American 
urban planners v/orking in public agencies. She shows that 
in the past there were seen to be only two polar roles to 
chose from, the "technical role,,." which ".^.sees planning 
as a rational or scientific effort in v.'liich t'he olanner's 
appropriate role is to be a value-neutral adviser to 
decision-makers about the best way to serve the public 
interest without promoting particular policy positions..." 
and the "political role model..." v/hich ".,. takes a m.ore 
value-committed, activist, political orientation favouring 
advocacy of particular policies and attempting to insure 
[sic] their implementation." (p.398). Howe, hov/ever, shov.'G 
empirically that there is actually a third role, a hybrid 
betv/een the two extremies, which includes committment to 
both technical quality and value concerns. 
The dimension along which the two polar roles are 
distinguished by Howe is value-commitment. She follows 
Vasu (1979) and the Fainsteins (1971) in identifying value 
committment with the politicised role. This committment 
does imply the likelihood of actions being taken to further 
espoused values; but it differs from the dimension used in 
this thesis to distinguish the different urban planning 
roles, namely the degree of decision-making (See Chapter 
Five) 
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•In general , the technical-political distinction 
(however defined) is the one along which the major 
divergences of urban planning roles, or models, is made. 
The technical pole incorporates rationality, technical 
expertise, value-neutrality and lack of decision-taking; 
the political pole incorporates various constrictions on 
rationality, as well as value-commitment, decision-taking 
and activist behaviour. Godschalk (1972), for example, 
identifies the two common models of urban planning as 
"technical rationality" and "political rationality," 
Gold (1976) introduces another factor not considered 
by Howe, -namely that of "...the complex organizational 
setting of the planning agency..." so that "...its members 
are ranked in a hierarchy of status and responsibility. 
Those members of the planning profession at the top of this 
hierarchy serve administrative, policy making, and public 
relations functions; they no longer perform staff duties 
of a strictly technical nature." (p.848). In other words, 
in the one complex organizational setting a range of urban 
planning roles may be available. These roles are 
structured with an increasing proportions of role's 
requirements originating within the organization as one 
moves up the structure; and the individual urban planner 
may fill the whole range of roles during his professional 
career. There may thus be a range of role conflicts facing 
the urban planner v/orking in the organization, and some of 
the roles may involve no overt conflict at all. 
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-Whatever roles are chosen by the urban planner, or 
whatever role he is placed in by external forces, this v/ill 
influence his interaction with other roles in the urban 
planning process (Marcuse 1976). Bolan (1971) identifies 
three such roles: the planning role, the client role, and 
the community decision network (p.387). Godschalk accepts 
these three roles, but renames the last the "constitutent 
role." (1972). Both Bolan and Godschalk include the 
employer within the client role, even when the em.ployer is 
Government. In effect, they are summarizing the actors 
involved in the urban planning process (see Chapter Five) 
from the viewpoint of the urban planner. Those in the 
"client role" are the principal role senders to the 
"planning role", and the ."constituent role" incorporates 
those for whom both of the other roles are supposedly 
working; the public interest in fact. 
These role relationships are crucial to urban 
planners' self-image. Conflicts arise from modifications 
to, and uncertainty over, the nature of these 
relationships. Perhaps the greatest single modification to 
the interactions in recent years was the upsurge in demands 
for greater public participation in the urban planning 
process during the 1960's and 1970's. This, and the brief 
period of advocacy planning during these tv/o decades, led 
to a shift in relationships. 
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Here we see the traditional "technical" role of the urban 
planner: as an expert implementer of goals set by 
decision-makers v/ho directly represent the comm.unity for 
whom both the urban planner and the decision-m.aker owe 
ultimate allegiance. 
This became; 
urban planners 
as advocates 
and interpreters 
of community 
(Role II) 
politicians 
urban planners 
as implementers 
and interpreters 
of politicians 
(Role I) 
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•In other words, some urban planners continued as 
before, some took on a nev/ role as direct advocates of 
community (public) groups or as market researchers 
interpreting com.munity desires. Public participation both 
strengthens professional activity in that it helps clarify 
public needs which professionals can then help fill through 
the application of their particular expertise; but it can 
also weaken the profession, in that some activities thought 
to be the sole prerogative of the profession are now 
demanded as their ov/n by comm.unity groups (e.g. the 
identification of alternative solutions to problems). 
These various changes in the relationships of professional 
urban planners, clients, and constituents have in the past 
been a source of conflict. (Grove and Procter 1966, 
Loveday 1972; and Fagence 1977). 
Some of the problems faced by the urban planning 
profession have arisen from wider social forces that have 
affected other professions as v/ell. Urban planners are 
caught up in society's burgeoning doubts over its ability 
to control and direct its ov/n future. Toffler (1971) and 
others have drawn attention to the accelerating rate of 
change in society and the increasingly common inability of 
groups and individuals to cope with this "future shock". 
Urban planners, whose major concern is with future 
conditions, are part of this crisis of doubt. We are now 
more uncertain our predictions of the nature of the world 
in the year 2000 than we were in the 1960's. Further, 
Paoo 295 
there is some doubt over v/ho, in fact, has the prof et.;-: ional 
expertise to tackle the m.ajor problems facLua mankind: f:he 
"energy crisis", the "environm.ental crisis", the 
"population explosion", the "march of technology", or evan 
the "urbanization problem". All professions are now 
finding that their areas of recognised expertise are 
inadequate to deal with these complex interlocking 
problems. Some professions, including urban planninq, fir^ d 
that they can offer solutions for only marginally important 
parts of these problems. This is the case even in, say, 
inner city areas v/here urban planning proposals have 
traditionally been viewed as having considerable, if 
potential, impact. The problem.s of the inner city include 
unemployment and economic-decline. In the past, urban 
planning proposals incorporating improvem.ents to the living 
and working environm.ent, better transport and appropriate 
conditions for new industries or offices, were felt to 
offer considerable potential for improving employment 
prospects, though this was in a wider context of directing 
inherent growth (e.g., London Docklands Study Team 1973; 
Docklands Joint Committee 1976). But as Paul Cheshire, an 
economist at Reading University, writing in The Guardian of 
November 12th, 1979, on unemployment in British inner 
cities says; "w^ e talk glibly of the malaise of the British 
economy and of world lecessions, but the problem of Inner 
Area unemployment cannot be conveniently be isolated from 
these more fundamental and far-reaching problem.s" (p. 18) . 
Pew individual professions, least of all urban planning. 
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would claim any solution to world recessions. 
John Friedmann, in public discussion at the 1978 
R.A.P.I. Congress in Sydney, identified a number of 
aspects of what he termed "the current crisis". These 
included the grov/ing power of transnational organizations 
and the inability of the existing authority structure to 
monitor and control them; the growing control of humian 
life by technocrats whose competence was increasingly being 
questioned; the increased centralisation of power; and 
the erosion of the territorial basis of life. To him, 
these result in an increasingly large scale of problem 
identification (and concommitant generalization) and 
problem solving, v/ith a resultant false feeling of security 
by decision-makers who get further and further av/ay from 
the local scale at which decisions are implemented. This 
crisis leads to a questioning of expectations of both roles 
and relationships in professions. 
Role expectations arise from sources within the 
profession, in terms of Codes of Professional Conduct, peer 
expectations and the general regulatory processes of a 
profession; and from outside the profession, normally from 
within the employer organization. In terms of local 
authority v/ork, they may also arise from expectations of 
the behaviour of local authorities by other powerful 
interests. For example, the Hon.R.J.Hinze, currently 
Minister of Local Government in Queensland, has clear ideas 
on the role of Local Authority Planners: 
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"."..it is vour job a^ Planners to make the 
recommendations that you believe are necessary for 
your Councils- I don't mean stand over people. It 
is very easy in the authority that's granted you to 
indicate very quicklv your authority and if you 
misuse it, what it means. The developer comes to 
you v/ith the proposal and the plan and he's got his 
dreams of m.aking some mone^' and you can hold him up 
for six months or twelve months. You can break him 
if you are not careful,,."(Hinze 1981, p,8). 
This would be seen by raost urban planners as an 
invitation to lov/er the quality of recommendations they 
make (though most v/ould also acknov/ledge the need for 
speedy as well as reasonable recommendations). 
Hov/ever, it is possible for those outside the 
profession to expect highier standards from the urban 
planning profession than they see the profession setting 
for itself. Curtis (1980) , for example, feels that urban 
planners have not lived up to the ethical standards 
expected of them in giving advice to clients, especially 
where the advice relates to large shopping centres, and 
where large sum.s of money are involved. Some respondents 
interviewed in the survey, particularly some Shire Clerks, 
felt that Queensland town planners were too easily swayed 
by expensive development proposals into supporting 
locations that were at variance with previous planning 
proposals. They expected the profession not to be so 
swayed. 
Role conflicts arise also in the relationships between 
urban planners and other professionals workina '.. the built 
environment (especially architects, p- li^ icirs, and 
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surveyors) . These problems are not unique to tl.cse 
professions alone. Bella and William.son (1976--77) present 
a detailed account of the sources of conflict in an 
interdisciplinary research project concerned with the 
impacts of dredging on estuaries. They show that each 
discipline has a domain relating to both the "objects and 
systems examined" and the "behaviours, features^ and 
problems associated v;ith these objects and systems" 
(p.106). Disciplines may have different ideas of the 
"proper" approach to problems and m.ay have unfounded 
expectations of the approaches of their fellov/ disciplines. 
There may also be overlap of domains, B:nd different reward 
system.s amongst the disciplines (pp, 117-121) , 
The conflicts between urban planning and the other 
built environment professions go back to the early days of 
urban planning as a separate area of expertise (see Faludi, 
1972, for a summary of the conflict involving the 
R,T,P,I.). In essence, the conflict is one of domain: 
i.e., which profession is the most appropriately qualified 
to undertake v/ork in parts of the built (and natural) 
environment. Urban design, falling halfv/ay betv/een the 
single-building scale of traditional architecture and the 
neighbourhood-scale for smaller scale urban planning is a 
case in point. Recent statements by the R.T.P.I. would 
lead one to believe that the conflicts are recognised, and 
some steps are being taken to manage them. For example. 
Planning (No.296, December 1st, 1978, p.3) reported a new 
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Forum for architect-planners "...aimed at healing 'the 
massive gulf between the RTPI and the RIBA". It quotes 
Francis Tibbalds, an architect-planner involved in starting 
the Forum, as saving, "The forum will concentrate on what 
the two professions have in common rather than areas of 
conflict.", and "VJe've seen too m.uch division. Both 
architects and planners are seeking to solve comn.on 
problemiS and often have comim.on objectives. Both 
professions are held in such low regard bv most people that 
the lack of understanding between them, is a disgrace. Both 
run the risk of becoming increasinly irrelevant and remote 
from the public." 
Local government responsibilities include many areas 
of such domain conflict. Banning (1982), a local 
government engineer, includes in his definition of local 
government work two main "planning" categories: 
"...administration and control of land use more commonly 
called town planning, and forv/ard planning that charts the 
course of a municipality into the future in functional, 
economic, technical and environmental terms."(p.36). 
Because the latter is rational and uses scientific method, 
Banning claims that engineers are best equipped to handle 
this task. Clearly urban planners would also claim to be 
so equipped and would feel that forward planning is an 
urban planning task. 
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The complexity of the urban environment makes 
multidisciplinary approaches to many problems imperative. 
In setting up such multidisciplinary teams conflicts are 
likely to arise over v/hich profession has the appropriate 
training to manage the project (the generalist urban 
planner? the technically expert engineer? the specialist 
management consultant?), and over the limits of expertise, 
especially if different rev/ard systems apply. Rewards can 
be for innovative new approaches, for rigorous application 
of accepted methods to considerations of details, or even 
for subordinating normal disciplinary approaches to the 
requirements of the total project. 
Urban planning is "...heterogeneous in composition 
...and highly generalized or diversified in role and 
function." (Gold 1976, p.838). Historically, other 
profession such as architecture, engineering and surveying 
carried out urban planning functions in local government, 
and in Queensland often still do. Thus, as the profession 
developed some degree of independence its domain of 
professional competence overlapped with those of the 
earlier contributing professions. Gold shows that in the 
United States, as the American Institute of Planners sought 
to acquire legal protection of urban planning practice it 
was successfully resisted by these older, more established, 
and more powerful professions. The New Jersey situation 
mentioned previously, where "...the law exempts all 
licensed engineers, land surveyors, and registered 
i a C 'i: „' '^ J. 
architects from the necessity of registering i:o practice 
urban planning, [but] requires the members of the AIP v/ho 
are not also licenced members of the above rival 
professions to m.eet additional registration requirements" 
(Gold 1976, p.851) is a case in point. Gold claims it was 
these "rival groups, not the AIP, who submitted the 
legislation that was eventually passed into law." (1976, 
p.852) . 
Thus, because urban planning is diversified and 
overlaps v/ith the domains of other professions, conflicts 
with these rival groups are likely. The situation in 
Australia has many similarities to that described by Gold 
in the United States, except that the licensing of urban 
planners does not exist here. The closest analogy is the 
requirement in Queensland for certain types of town 
planning work done in, or for, local authorities in terms 
of the Local Governm.ent Act 1936-1982 to be carried out by 
a Certificated Town Planner. This is a certificate of 
competence in some defined aspects of local government town 
planning rather than a licence as a town planner, however. 
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8.2; Survey Results 
In Chapter six three areas of potential professional 
conflict were identified: (a) the conflicts facing the 
urban planner which are parallel to the conflicts faced by 
all professionals; (b) conflicts arising from membership 
of a particular profession (in this case, urban planning); 
and (c) conflicts arising from (likely) membership of a 
particular professional Institute. 
Because the survey v/as restricted to one group of 
urban planners and one type of employment situation (i.e., 
local government), the results relate to headings (a) and 
(b) only. (1) Full details of the survey m.ethod, results, 
and questionnaire are given in Appendix B. 
The question that raised the more general issues 
relating to professional urban planning role conflict v/as 
6C.(2) 
It was set up as a situation involving considerable 
(1) The one exception to this was Question 5, v/here 
respondents were asked whether the R.A.P.I. should 
give advice and/or make decisions on major town 
planning matters. The results shov/ed that all three 
categories of respondent v/ere split almost 50:50 over 
whether or not the R.A.P.I. should do so. None 
. thought the Institute should be involved in making 
decisons on these matters (See Table 8.9). 
(2) The questionnaires used the term "town planner" rather 
than "urban plannar" to conform to Queensland usage, 
and thus avoid confusion in the minds of the 
respondents. Thus, in the sections of this study v/hich 
deal specifically with the results the terms "town 
planner/ing" should be construed to have the same 
meaning as the terms "urban planner/ing" used elsewhere 
in the report. 
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specialist knov/ledge (an urban planner recommending an 
urban planning option from an urban planning consultant's 
report) . A refusal by the Council to accept the advice was 
clearly an assertion by it of its political decision-making 
power, and its right not to accept expert technical 
advice.(3) . 
As discussed more fully in Appendix B, three main 
groups of answers emerged. The first was the feeling that 
the situation described should not have been allowed to 
occur in the first place. In the terms used earlier in the 
Chapter, the role behaviour of the urban planner is defined 
by the urban planner himself (as the focal person), by 
organizational factors and by external expectations. In 
this case, the urban planner's perception of his role could 
include preliminary investigations and manouevring to 
enhance his position. The organizational factors 
considered to avoid the difficulty were a re-arrangement of 
the relationship between the consultant and the Council as 
client, so that the urban planner's role was enhanced (with 
(3) Question 6C asked: "What formal and informal actions 
would you consider, in your professional capacity, 
if. . . 
Town Planning Consultants have been asked by Council to 
investigate policy options available to the Council in 
the re-development of an older part of your Area. 
After they reported, Council asked its Senior Town 
Planning Officer to report on the Consultant's 
proposals. He felt that from the Town Planning point 
of view one option was clearly to be recomm.ended above 
the others; but when his report is first debated by 
Committee or Council it is obvious that they disagree, 
and feel, for other reasons, that another option is 
preferable." 
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the consultant sub-consulting to the urban planner or a 
steering committee). If tliis v/as not the case, then 
conflicts arising from jurisdictional ambiguity would be 
likely. 
The second and third groups of ansv/ers from Question 
6C are inter-related with those above. One group of 
answers m.ade it clear that although the urban planner was 
entitled to give advice, and although the Council should 
give him every opportunity to present his case, in the end 
the Council had to make the decision. Its rightful role 
was, to decide on all relevant m.atters, including specialist 
technical matters. The third group of answers modified 
this formal advice/decision separation of the roles 
somewhat. Whilst accepting that the Council v/as the 
decision-m.aker, these recognised that there were ways the 
urban planner could influence the decision or have it 
rescinded, particularly v/here he felt that the matter was 
of importance or where he felt that the Council was acting 
improperly (i.e., outside the law, or "politically", or 
outside the public interest). The conflict inherent in 
this situation arises from the particular position of a 
professional (representing the public interest) v/orking 
within a government organization (representing the same 
public interest) and. reinforces the comments of Hardy 
(1974) in the U.K. Where differences over the 
interpretation of the public interest and over the 
propriety of actions taken based on claims of legitimacy 
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from that representation arise, conflicts are likely. 
A number of other sources of potential professional 
role conflict were also identified fromi the replies. The 
urban planner is more likley to take a long-term view, as 
opposed to the Council's shorter-terra view. A clash 
between priorities and actions based on those priorities 
follov/s. Conflicts may arise also over the range of 
matters which should be considered in a town planning 
context, especially the v/eight to be given to financial 
matters. 
Running throughout the replies to all of Question 6 
v/as the theme of conflicts arising from "ideological" 
differences between urban.planners (plus other technical 
officers, including Clerks) and Councils (as elected 
representatives) . Urban planners, as specially educated 
professionals, are trained to consider generalities, to 
process raw information and put particular cases into a 
wider conceptual framework. Councillors, generally, are 
not so trained. Thus, to many Councillors, the question of 
what to do with good arable land within their Council's 
jurisdiction relates more to the problems of the individual 
farmer (sometimes kncwn by name) than to wider issues. 
Friedmann (1973) describes these as the differences between 
processed and experiential knowledge. He suggests that 
these differences inhibit comiraunication between "...those 
v/ho have knowledge and those whose knowledge rests chiefly 
on personal experience." (1973, p.172). 
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"Each has a different method of knowing: the 
planner works chiefly with processed knowledge 
abstracted from the world and manipulated according 
to certain postulates of theory and scientific 
method; his client works primarily from the 
personal knowledge he draws from 
experience...personal knowledge is much richer in 
content and in its ability to differentiate among 
the minutiae of daily life, it is less systematized 
and orderly than processed knowledge...Processed 
knowledge, on the other hand, implies a theory 
about some aspect of the v/orld...The difficulties 
of relating these two methods of knowing to each 
other reside not only in knowledge...but also in 
language."(1973, pp.172-173). 
Friedmann's distinction is applied by him mainly to 
differences between the urban planner and his client; but 
clearly the distinction is also appropriate to differences 
between the urban planner and his organizational 
role-senders. 
Role conflicts could be expected where role senders 
and receivers have divergent opinions over the purpose of 
the organization of which they are both part. In local 
authorities, the two main role senders are the elected 
Councillors and the authority's administration. Question 3 
asked each respondent to give a value V'/eighting to each of 
a list of responsibilities of all Queensland local 
authorities. The results were cross-tabulated [(number of 
respondents giving a particular value response from 1 (the 
lowest) to 5 (the highest) by type of respondent 
(Chairman/Mayor, Clerk, and Planner) for each task or 
responsibility)]. An average was then derived for each 
respondent category for each task, and used as an index. 
An index of 5.00 indicates that all respondents of that 
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category gave the tasic a value of 5r conversely, an index 
of 1.00 v/ould indicate a consistently low valuation. Table 
8.1 below summarises the responses. (4) 
Table 8.1: Task Indices 
Task 
number 1 2 3 4 5 6 7 8 9 
Chairman 4.71 4.04 5.00 4.91 2.61 4.39 3.70 4,^ 3 4.22 
Clerk 5.00 4.19 4.93 4.70 2.50 4.54 3,92 4,41 4.07 
Planner 4.88 3.65 4,56 4.50 2.48 3,84 4,27 4,58 3,64 
The most immediately visibly result is the high degree 
of agreement amongst the three sets of respondent, but more 
particularly between Chairmen and Clerks. Comments made 
during the interviews help to explain som.e of the 
similarities and differences. Chairmen seemed to be most 
conscious of the fact that although providing good rule and 
government was a requirement in terms of the Local 
Government Act, this requirement was subject to the 
constraints of other leqislation. All three types of 
respondent recognised the difficulty of representing the 
wishes of all the electorate, particularly where the 
(4) In this table and those that follow, the "tasks" or 
. "responsibilities" referred to are: (1) provide good 
rule and government; (2) represent the wishes of the 
electorate; (3) use funds wisely and efficently; (4) 
provide adequate local works and services; (5) 
implement State Government policies; (6) represent all 
the Area's inhabitants; (7) balance conflictinq 
community interests; (8) provide a safe, attractive 
town environment; (9) promote local development and 
jobs; and (10) other. 
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electorate included a "vocal lainority". Representing all 
the area's inhabitants (v/hich ranks higher than 
representing the electorate for all categories of 
respondent) is subject to similar difficulties, as is 
balancing conflicting comm.unity interests. Town Planners 
seemed to give greater •/eight to this as a goal; Clerks 
and Chairmen weighted it less because of the practical 
difficulties involved. The v^'ise and efficient use of funds 
and the provision of adequate local v;orks and services were 
normally highly evaluated, subject to overall financial and 
budget limitations. The responsibility most clearly 
associated with town planning, providing a safe, attractive 
town-environment, was evaluated highlv by Planners, but 
only moderately so bv Clerks and Chairmen, The promotion 
of local development and jobs v/as given high value in some 
local authorities, but v/as generally of only m.oderate 
importance. There v/as general agreement on the low value 
to be placed on the implem.entation of State government 
policies. 
The indices have been re-arranged in Tables 8,2 and 
8.3, The first shows, in descending order, the tasks with 
the greatest divergence between the highest and lov/est 
index. The second shov/s, in descending order, the 
Planner's index subtracted from the highest (or lowest) of 
the non-Planner's indices (note that except in tv/o cases, 
the Planner's index was the lowest. This reflects the 
greater spread of valuations given by Planners to the nine 
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t a s k s l i s t e d ) . 
Table 8 , 2 ; Task Index D i f f e r e n t i a l s 
Task 6 9 7 2 3 4 1 8 5 
Highest 
minus 
lov.'est; 0.70 0 .58 0 .57 0 .54 0 .44 0 . 4 1 0 .29 0 .17 0 . 1 3 
Table 8 . 3 ; Task Index D i f f e r e n t i a l s ( P l a n n e r s ) 
Task 
Diff. 
between 
planner 
and o t h . 
extreme; 0 .70 0 .58 0 .54 0 .44 0 .40 0 . 1 3 0 . 1 2 - 0 . 1 7 - 0 . 5 7 
These tv/o t a b l e s i n d i c a t e t h a t t h e r e i s t h e g r e a t e s t 
g e n e r a l d i s a g r e e m e n t s , on a v e r a g e , be tween r e s p o n d e n t s fo r 
t a s k s 6 ( " r e p r e s e n t a l l t h e A r e a ' s i n h a b i t a n t s " ) , 9 
("promote l o c a l d e v e l o p m e n t and j o b s " ) , and 7 ( " b a l a n c e 
c o n f l i c t i n g community i n t e r e s t s " ) . T h e r e i s t h e l e a s t 
d i s a g r e e m e n t ove r t a s k s 8 ( " p r o v i d e a s a f e a t t r a c t i v e town 
env i ronment" ) and 5 ( " i m p l e m e n t S t a t e g o v e r n m e n t 
p o l i c i e s " ) . The d i s a g r e e m e n t s b e t w e e n P l a n n e r s and t h e 
o t h e r r e s p o n d e n t s a r e o v e r t h e same t h r e e t a s k s ( 6 , 9 , and 
7) , bu t t h e d i s a g r e e m e n t i s l e a s t o v e r t a s k s 5 and 1 
( "prov ide good r u l e and g o v e r n m e n t " ) . 
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These indices can be converted into rankings for 
comparison. Table 8,4 belov/ gives the rankings calculated 
for each type of respondent based on tlie indices used in 
the tables above. 
Table 8.4; Ranking of Tasks 
T'ask no. 
Rank by: 
Chairman 
Clerk 
Planner 
Overall 
1 
3 
1 
1 
2 
7 
6 
2 
8 
3 
1 
2 
2_ 
2 
4 
2 
3 
3 
5 
9 
9 
_9_ 
9 
6 
5 
4 
5 
7 
8 
8 
.1 
7 
3 
4 
5 
2. 
4 
9 
6 
•7 
1 
6 
Spearman's Rank Correlation Coefficients were 
calculated for each of the pairs as follov/s: 
Chairman and Overall 0.93 
Clerk and Overall 0.95 
Planner and Overall 0.87 
Chairman and Clerk 0.92 
Chairman and Planner 0.75 
Clerk and Planner 0.78 
These correlations are all very high, although to a 
certain extent the Planner can be seen as the odd man out, 
with greater agreement between Chairmen and Clerks than 
between Planners and either of the other two. This would 
lead one to suppose that if there are conflicts between 
town planners and the organizational role senders over the 
responsibilities of local authorities they would be in the 
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area of representation of the inhabitants and tlieir 
conflicting interests, and ovor the importance of promoting 
local development and jobs. Kov/ever, the overall results 
v/ould lead one to the belief that there is no one m.ajor 
area of goal conflict betv/een tov/n planners and local 
authority role senders (at least for the tasks included in 
the survey). 
Another question (Question 4) specifically asked if 
the respondent felt that "a senior tov/n planning officer's 
professional responsibilities ever conflict with his 
responsibilities to his Council as his employer." Possible 
answers were "never", "seldom", "sometimes", "often" and 
"no opinion." Table 8.5 below shows the numbers in each 
category. 
Table 8.5; Perceived Occurrence of Conflict 
Never Seldom Sometimes Often No opinion 
Chairman 4 2 18 1 1 
Clerk 3 2 15 3 3 
Planner ^ _£. \L Jl 1 
Total 9 9 50 5 5 
(N=78) 
Clearly the majority of respondents (50 out of 78) 
feel that professional conflict occurs "sometimes", and 
only a small minority (9 out of 78) feel that such conflict 
"never" occurs. The consistency amongst the categories of 
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respondent is remarkable. 
Those who ?^ tated that such conflict "never" occurred 
v/ere not required to explain their reasons; but some 
volunteered the opinion that although divergences of 
opinion betv/een the urban planner and the Council should be 
expected these could not be called "conflict". Such 
divergences can be expected as a matter of course wherever 
the urban planner is giving professional advice and the 
Council is making decisions based only partly on that 
advice. Under these circumstances a true professional 
would give the best advice he could, then abide by the 
Council's- final decision. Respondents who answered in this 
v/ay tended to note that a conflict situation could arise 
out of this if the urban planner did not accept the 
Council's right to decide on the particular matter. One 
respondent labelled the difference as "professional 
responsibilities" versus "professional interests". 
Other respondents (the miajority) classed disagreements 
over policy decisions as conflict. Five general types of 
conflict were mentioned. The first paralled the 
"no-conflict" situation above: i.e., conflict occurs 
although both the Council and the urban planner are seen to 
be fulfilling their legitimate or "proper" roles. "Proper" 
s not defined in the interviews, but rather the concept 
s derived from the replies. The approach under this 
heading is best summarised by one of the actual replies: 
"There are times when the political view might 
wa 
wa 
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legitimately provide a good decision and yet be in 
conflict with accepted town planning principles, 
(In answering this question I have disregarded 
conflict with those political viev/s which are not 
based on some community spirit)". 
In other words, the legitimate roles of Council and 
urban planner may conflict, as may the legitimate bases for 
decisions made in terms of these roles. The Council m.ay 
legitimately consider local factors, the political outcome, 
and the advice of other professionals, even thougli the 
final decision m.ay be incompatible with urban planning 
principles. 
. Two other conflict types are those v/here either the 
urban planner or the Council is considered by the other to 
be acting improperly (e.g., v-/here the Council expects the 
urban planner to "reflect Council thinking" even when his 
professional opinions on the matter in question have been 
rejected; or when the urban planner expects the Council to 
accept urban planning recommendations derived from, purely 
theoretic sources, untried by practice), 
A fourth general area of perceived role conflict in 
Queensland relates to the legal structure of urban 
planning. Similar role conflicts could be expected in 
other urban planning contexts. In this case, the conflict 
arises where a recommendation by the urban planner is not 
accepted by the Council, and then if the matter is taken to 
appeal in the Local Government Court by the applicant the 
urban planner's report (which may be favourable to the 
application) is "discoverable" by due legal process. There 
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then arise a v/hole range of role expectations on the urban 
planner, v/ho may now be expected to wear several "hats" 
simultaneously. One actual example given in the survey 
will help to dem.onstrate the problems. In this Shire an 
application was made for consent for a small kennel in a 
residential area (to house up to six breeding animals). 
The town planner recomm.ended that the application be 
approved. The Council was generally in favot:ir, v/ith the 
exception of one Councillor who was adamantly opposed. 
Because the Council tried v/herever possible to v/ork by 
consensus, the consensus favoured that Councillor's viev^ ?s, 
and the application was refused. The applicant appealed. 
Expert witnesses were called on each side, and the urban 
planner's report was "discovered". He was then subnoened 
as a witness for the appellant, giving Court evidence 
opposed to that of the urban planner supporting his 
Council's case. But the Shire planner, as a senior Council 
employee, was expected to brief the Council's lav/yers on 
how best to prepare and prosecute the Council's case. 
Although he tried to act with scrupulous fairness to both 
his professional opinion and his employer, both he and the 
Shire Clerk feel that his position has been v/idely 
misinterpreted in the com.munity, who in general were 
unaware of the role conflicts involved. The conflicts in 
this case stem from conflicting role expectations of the 
single focal person by two different role senders (or 
three, if the com.munity is counted as a role sender) ; and 
the fact that the focal person has an obligation (as a 
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subpoened witness, and as an employee) to fill both roles 
to the best of his ability. Similar legal cases v/ere 
mentioned by other respondents, illustrating that the same, 
or similar, conflicts occur in other local authorities. 
Other types of professional conflict were also 
mentioned. The m.ain one of interest here occurred where a 
new Council v/as returned in the Local Government elections 
held in March, 1982, on a platform which specifically 
opposed the development philosophy of the previous Council 
under which the urban planner had v/orked. In this case, 
the. Clerk felt that the urban planner's views were 
consonant with the previous Council's policy, but not with 
the new Council's mandate. This case illustrates an 
interesting professional dilemma. On the one hand, the 
urban planner was not giving value-neutral advice. On the 
other hand, the Clerk believed that the urban planner's 
opinions were genuinely professionally considered 
(accepting that urban planning is an inexact science where 
such genuine differences of opinion exist), 
There is a degree of conflict between the answers to 
Question 6 and the earlier Question 5 on the 
advice/decision roles. It is likely that the difference 
stems from the fact that Question 6 dealt with specific 
cases, and Question 5 v/ith decision-making and 
advice-giving in general. In answer to Question 5, all 
respondents felt that Local Government Councillors should 
make decisions on major town planning miatters (and about 
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40% of these felt that they should also give advice). 
Surprisingly, a number of Chairmen and Clerks, as v/ell as 
the expected minority of Tov^/n Planners, felt that Local 
Authority Town Planning staff should make decisions on 
major town planning matters. 
When the decision/advice response was compared v/ith 
the responses relating to the frequency of percieved 
conflict, som.e interesting results emerged. In total, 9 
respondents felt that a senior town planner's professional 
responsibilities "never" conflict with his responsibilities 
to his Council as his employer, 9 felt that there was 
"seldom" conflict, 50 felt they "sometimes" conflicted, and 
5 "often" (5 had no opinion). 
Table 8.6 below relates these replies to the 
decision/advice question (Question 5), Although the 
results are suggestive, the asymmetry of the ansv/ers (with 
59 out of 78 replies in the "sometimes" and "seldom" 
categories) , means they should not be given too much weight 
in a comparison such as this. 
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Table 8 .6 ; Role C o n f l i c t and Dgcia:' ons /Advice ij-;ow_n 
Planners) 
Roles c o n f l i c t v . c 
Never Seldom or Often No 
sometimes op in ion 
Local a u t h o r i t y 
town planner 
should(*) . . 
give advice only.. 67 
make decisions only.. 11 
both of thesec. 22 
neither of these,. 
81 
19 
— 
10 0% 
= 59 
100 
„ _ 
100% 
=5 
80 
20 
— 
100% 
=5) 
100% 
(N=9 
(*) on major town planning matters,. 
Tables 8,7 and 8,8 shov/ the same relationships for 
local authority Councillors and other local authority 
technical staff. 
Table 8.7; Role Conflicts and Advice/Decisions 
(Councillors) 
Roles conflict,,,. 
Never Seldom or Often No 
sometimes op in ion 
Local a u t h o r i t y 
Counci l lors 
s h o u l d ( * ) . . 
give advice o n l y . . 
make decisions only. 
both of these.. 
neither of these. . 
(N=9 =59 =5 =5) 
(*) on major town planning matters.. 
33 
67 
— 
100% 
64 
36 
— 
100% 
60 
40 
100% 
80 
20 
— — 
100% 
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Table 3 . B : Role Conf 1 l o t s ajid A d v i c e / D e c i s i o n s (OtJier 
Technical S taf f ) 
Role c o n f l i c t . . , . 
Never Seldom or Often No 
sometimes op in ion 
Other l o c a l 
au tho r i t y 
t echn ica l s t a f f 
should (*) . . 
give advice only.. 67 93 100 100 
make decisions only.. 11 — -— 
both of these., 22 3 — 
neither of these. , 
100% 100% 100% 100% 
fN=9 =59 =5 =5) (*) on major tov/n planning matters. 
As far as inferences can be drawn from these data, one 
is led to the belief that those who feel professional role 
conflicts never occur have a v/ider view of the legitmate 
role of town planners and other technical staff in relation 
to major tov/n planning matters; giving advice as v/ell as 
making some decisions. Those who felt that such conflicts 
seldom or sometimes occurred would also give technical 
staff a wider advice-giving and decision-making role, 
though the town planner v/as more often allocated a 
decision-making role in specifically town planning m.atters. 
And to complete the pattern, those who felt that conflicts 
often occurred were totally agreed that technical staff 
should only give advice and should not be involved in 
decision-making. 
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This pattern does suggest that there is som.e 
relationship between perception of professional role 
conflict and the extent of the boundaries accepted for the 
town planner's role, though, of course,, the data do not 
suggest the nature of the relationship. 
This acceptance did not appear to extend to the 
professional institute. 
Table 8.9; Role Conflicts and^  Advice/Decisions (R.A.P.I.) 
Roles conflict..,. 
Never Seldom or Often No 
sometimes opinion 
R.A.P.I. 
should (*) ... 
give advice only.. • . 33 54 40 80 
make decisions only.. — — —• — 
both of these.. 
neither of these.. 67 46 60 20 
100% 100% 100% 100% 
(N=9 =59 =5 =5) 
(*) on major town planning matters... 
The differences amongst those v/ho perceived different 
amounts of professional role conflict generally did not 
extend to differences of opinion of the importance of the 
various tasks of local government. Table 8.10 below 
summarises the attitudes of respondents towards the 
importance of the three main tasks directly related to town 
planning, grouped according to the perception of role 
conflicts. 
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Table 8.10: Balancing Conflicting Community Interests 
Balance conflict Ing coiTirriunity interests 
Percieved frequency of role conflict: 
Never Seldom or Often No 
Importance 
(highest) 
(lowest) 
no opini 
5 
4 
3 
2 
1 
on 
34 
22 
22 
11 
11 
— 
100% 
(N^ -9 
som.etimes 
48 
29 
15 
5 
3 
100% 
=59 
20 
60 
— 
20 
100% 
=5 
opinion 
20 
20 
-^ — 
to 
4Q 
100% 
-5) 
Table 8.11; Attractive Tov/n Environment 
Task 
Provide Safe Attractive Tov/n Environment 
Perceived frequency of role conflicts 
Never Seldom or Often No 
Importance 
(Highest) 
(lowest) 
no opin; 
5 
4 
3 
2 
1 
Lon 
67 
33 
— 
' < — - — . 
- — 
100% 
(N=9 
sometimes 
66 
22 
10 
2 
'— 
100% 
=59 
20 
40 
40 
— 
100% 
=5 
opinion 
40 
20 
20 
— 
100% 
=5) 
Often 
40 
20 
20 
20 
No 
opinion 
60 
20 
,__ 
»-*• 
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Table 8.12: Promote Local Development 
Task : 
Promote local <^_e_v^§J:_<'^-IL^t 2.1'4 jobs.. 
Perceived frequency of role conflict; 
Never Seldom or 
sometimes 
Importance 
(highest) 5 45 39 
4 33 20 
3 11 34 
2 11 3 
(lowest) 1 — — ' — *-— 
no opinion — 2 -— 20 
100% 100% 100% 100% 
(N=9 =59 =5 =5) 
Professional role conflicts are a fact of life for 
urban planners (12% of respondents felt that they occurred 
"seldom", 64% "sometimes" and 6% "often". Only 12% felt 
they never occurred). And the general structure of these 
conflicts is consistent with the model developed by Katz 
and Kahn (1978). (See Chapter Seven). 
Of the five hypotheses set out in Chapter Two, the 
ones of relevance to this Chapter are: 
1. that there would arise differences of goals amongst the 
elected representatives, the administration, and the 
town planning function in local authorities, and that 
the greater the difference the greater the perception 
of conflict; and 
2. if role conflicts were perceived they v/ould derive from 
differing role perceptions of the role-senders. 
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In fact, although there were som.e areas of goal 
difference amongst the three groups, goal agreement was 
more usual. There were, in fact, differences of the 
perception of the frequency of role conflict, but because 
the answers were so heavily skewed to the "sometimes" 
reply, meaningful comparisons could, not be made. W^ here 
there were goal differences, they were over the less 
central rasks of local government. The exceptions were the 
importance of promioting local developm.ent, and balancing 
conflicting community interests. These were likely to be 
antecedents to conflict but the the survey did not 
establish a direct link. 
There was a relationship betV'/een the perceived 
frequency of conflict and the role perception of the 
role-senders, although the data were suggestive rather than 
conclusive. Overall, the perceived formal role of the 
urban planner, both by role-senders and role encumbents, 
was of technically expert, advice-giver, but both sets of 
respondents recognised the informal decision-influencing 
role. Very few, and then mainly those who felt that role 
conflict "never" occurred, were prepared to allocate a 
decision-m.aking role to the urban planner. 
Thus, in both cases the hypotheses gained some, though 
not conclusive, support. 
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Some important differences between the conflicts 
explored here and those in the organizational literature 
were identified, however, and these influence the nature of 
organization-based professional conflict. The major 
differences reflect those between commercial organizations 
and local authority organizations. They stem from the 
joint orientation towards the public interest of local 
authorities and professionals v.'orking within them.. The 
fact that Councillors may be inexperienced, politically 
motivated, part-time and with limited time resources does 
not apply to decision-makers in commercial organizations, 
but Councillors have a public mandate, accepted by theiri and 
most urban planners, through being elected to office. 
Commercial organizations have difficulty in claiming a 
public mandate, Th.us, although urban planners in local 
authorities may ^eel that they understand the needs of the 
public better than do the elected Members they are 
constrained by their lack of public mandate by election. 
For a minority of Chairmen, Clerks, and Planners urban 
planners should make decisions on major town planning 
matters, but most reserve the right to m.ake decisions on 
these matters to Councillors. 
In other words, although Katz and Kahn's(1978) basic 
structure is accepted, in the conditions identified in the 
survey, greater emphasis must be placed on these various 
"external" factors in explaining professional urban 
planning role conflicts. 
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CHAPTER l^ INE 
OTHER ARl^ AS OF 
URB7\N PLANNING CONFLICT 
The two previous Chapters have investigated 
organizational and professional conflicts in urban 
planning. The areas indicated in the typology developed in 
Chapter Six that have yet to be covered are: 
individual conflict 
social conflict 
•nation-state conflict 
resource conflict 
methods and design conflicts 
political conflicts, and 
application conflicts (tools and techniques). 
The investigation into these other areas of conflict 
in urban planning can usefully be prefaced by a discussion 
on the general place of conflict in the citv to highlight 
relevant current approaches and to provide a vehicle by 
which to introduce the various conflict elements. 
9.1 Conflict and the City 
The literature on urban life is voluminous. It 
includes a great deal on the positive attributes of cities, 
and much on the disadvantages (Wirth 1938; Fischer 
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1974 ;1975?1981; Sale 1978). Advantages include economic 
efficiency, stimulation, oxcitment, contact with new ideas 
and intellectual freedom; disadvantages include 'anomie', 
danger, over-specialization, crov/ding, and shallow 
interpersonal relationships (Smith 1980) . Conflict is 
relevant to both divisions; the functional stimulus of 
competition and the internal group cohesion resulting from 
group conflict (advantages); or the dysfunctional dangers 
and problems of uncontrolled group antagonism.s 
(disadvantages) (Coleman 1957). 
The place of conflict in urban affairs is admirably 
summarised by Friedmann (1973a): 
"It is also probably true that these variables ~-
urbanization, city size, and expanding urban 
systems — are positively correlated with conflict. 
Urban society is a conflict society, but this 
conflict is onlv the external and highly visible 
accompaniment of more creative processes beneath 
the surface. Where conflict is absent, v/e can be 
certain that development does not occur." (p.29). 
Social and political conflicts are two of a number of 
factors v/hich are often claimed to result from 
urbanisation. In fact, the relationship betv/een crime, 
suicide, alienation, and other symptoms of social malaise 
on the one hand and urbanisation on the other is not clear 
(Midlarsky 1977). Some analyists see cities as melting 
pots, as the creators of additional opportunities and so as 
the resolvers of conflicts; others see them as the centres 
of tensions and pressures, acting both as the initiators 
and the foci of conflicts. There does seem to be a 
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positive correlation between city size and certain social 
problems, but this may be the result of any of a number of 
factors acting jointly or individually; better collection 
of statistics, greater concentration of police and public 
health facilities (and so a greater public awareness of 
problems) , an imbalance within the urban population of 
people prone to difficult behaviour, or the possibility 
that urban living conditions are in fact an element in the 
creation of antisocial behaviour. It may also be that 
these problems result from rapid change (urbanization and 
urban grov/th) rather than citv size. 
Glass (1966) argues that in many developing countries 
the countryside rather than the city is the focus for the 
start of revolutions, for cities, with a heavy investment 
in social and physical infrastructure may be the 
conservative elements that strongly resist change. Morton 
Deutsch, in the same discussion speculates that although 
cities may have greater discontent than the country they 
also have greater centralised control; so that the visible 
outcomes of conflict activity in the city may represent the 
imbalance between two different but inter-related causative 
factors (e,g, violent conflict as the inbalance between 
discontent and control). Thus, higher crime rates in the 
city com.pared with the country may in fact represent the 
situation below: 
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Figure 9.1: Crime Rates 
A 
+3 
c: 
O 
I 
City Country 7 
(a), (b), (c): possible actual crime rates 
As official figures based on reported crimes are normally 
the basis for comparision, they may reflect a true pattern 
which may be (a) , (b) , or (c) . 
Trist (1966) in his discussion on Glass' paper, notes 
that personal breakdown and conflict occur under two 
extreme conditions: 
"in nexus"; in an extrem.e state of 
over-organization, as found in a highly unadaptive, 
closed system. In these circumistances, no 
discretion is left to the individual, 
"in a^  series"; an extreme state of randomness, 
with uncertainty at its highest level, v/ith no 
structure to the environment and where all options 
become possible.(pp.180-182). 
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Both conditions "...create unsupportable tension leading to 
'malevolent' forms of conflict" (Trist 1965, p.181). The 
"mechanical" form of community of Tonnies (1957) and 
Durkheim (1964) , associated v-zith small-scale rural 
settlements is the most likely form of "in nexus" 
conditions. The "organic" community, associated with large 
urban areas, is the obvious source of "in a series" 
conditions. Durkheim clearly felt that societal 
developments were leading to a change of the proportion of 
mechanical and organic solidarity as an historical law: 
"Mechanical solidarity which first stands alone, or 
nearly so, progressively loses ground, and organic 
solidarity becomes, little by little, predominant." 
(1964, p.174) 
Both extrem.es can lead to malevolent conflict, but in both 
urban and non-urban areas conditions anywhere between the 
two extremes can lead to either beneficial or m.alevolent 
conflict depending on the actual circumstances. 
It is likely that both urban and non-urban conditions 
lead to conflict, but that these conflicts would take 
different forms. It is also likely that urban-based 
conflicts could be of a larger scale and be more 
destructive, but are more likely to be regulated, both 
conditions resulting from the greater resources available. 
Another set of conflicts is likely to result from the rapid 
change associated with urbanisation. 
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Friedmann (1973b) has developed a model of city-based, 
regional development based on the conflict theory 
propounded by Dahrendorf (1959). This model combines 
elements of the discussion above v/ith a more structured 
approach to developm.ent and conflict. 
9.2 Conflicts OF Urban Planninq: Political (and Social), 
Method and Desiqn, 
9,2.1 Political and Social Conflicts 
Although social conflicts were considered in the 
typology developed in Chapter Six under the heading 
"Conflicts over Urban Planning", the literature on urban 
planning conflict almost invariably considers social and 
political conflict together, as can be seen from the 
preceding discussion on conflict in the city. As it would 
be virtually impossible (and certainly repetitious) to 
consider the two separately in this thesis, they are both 
discussed in this section. 
Conflicts arising from the social and political 
relations of urban planning are perhaps the most widely 
documented. A useful starting point in discussing the 
different approaches to these areas of conflict is the 
three ideological roles of British town planning described 
by Foley (1973)(Originally 1960), namely the reconciliation 
of "...competing claims for the use of limited land so as 
to provide a consistent, balanced and orderly arrangement 
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of land uses" (p.76), the provision of a "...good (or 
better) physical environment,..for the promotion of a 
healthy and civilized life" (p,77), and thirdly as ",,.part 
of a broader social programme,,,responsibible for providing 
the physical basis for a better urban life,.." (p.78). 
The degree of social and political conflict linked to 
each ideology varies considerably. The first, by itself, 
"...carries a sense of neutrality" and "...it injects civic 
responsibility, but makes town planning an umpire type of 
activity that, in turn, depends upon the wisdom and 
integrity of elected and appointed officials to act in the 
public's best interest." (pp.76-77). This ideology is 
consistent with the "technical rationality" of Godschalk 
(1972) . It accepts small-scale conflicts betv/een land 
uses, or priorities, but cherishes the ideas of balance and 
compromise as likely to be achieved in the end. Serious 
social or political conflict are not considered to be 
within the urban planning process: if such conflicts do 
occur they are expected to be resolved by appropriate 
political processes, and urban planners would then 
implement the ideas of whoever assumed political power. 
The second ideology, of bettering the physical 
environment to further healthy and civilized life, has many 
similarities to the first, except that the urban planner is 
seen as the advocate of high ideals. He can actively 
champion goals, rather than merely balance them; but this 
ideology assumes the goals are not subiect to serious 
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dispute. After all, v/ho v/ants to lead an unhealthy and 
uncivilized life? 
The third, v/hich sees urban planning as part of a 
broader social programme, directly confronts social values. 
As Foley shov/s, the ideology as applied to British town 
planning tended to assume broad societal agreem.ent on the 
nature of the "...better comm.unity life" (1973, p.78) it 
sought. More recent approaches to this question, such as 
that of Sharpe (1973) have shown clearly that although 
there is agreemeiiL that urban planning is in fact part of a 
broad social programme there is disaqreement over the 
direction and content that that programme should have. 
Foley claims that, at least in the 1950's, the three 
ideologies existed side by side, even though they were at 
least partly contradictory. Since then, the overv/helming 
thrust of the research evidence is that urban planning must 
be seen as having a social impact, though its aim.s are not 
always clear and the effects are not alv/ays as intended 
(see, for example, Dahl 1961; Pahl 1970; Bolan 1971; 
Gans 1972; Sandercock 1977; and Saunders 1981). Urban 
planning education has continued to stress the social goals 
and socio-political impacts of urban planning action. The 
training of urban planners also stresses its professional 
status, and so reinforces the cohesion of urban planners as 
a group. Thus, they can be viewed as a social group 
interacting with, and so potentially in conflict with, 
other social groups. 
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Attempts by urban planners to distinguish urban 
planning from, politics usually rely on a very limited 
concept of politics, and a very broad concept of urban 
planning. But the formulation of goals for urban planning 
action is, as Dimitriou (1972) shows, a m.atter both for 
urban planners and politicians. Attempts by the systems 
theorists such as McLoughlin (1969) and Chadwick (1971) to 
distinguish between planning and politics in this process 
were unsatisfactory (Dimitriou 1972). In a very general 
sense, politics is "...the process vv'hereby people, singly 
or in groups, try to influence the choice of social ends 
nd means and the distribution of valued social goods, 
terial and intanqible." (Parker 1972, p.26). Thus, as 
Altshuler notes, planning becomes "political" when ",.,the 
efforts of some men and organizations to plan come into 
conflict with those of others" (1965, p.409).(l) 
The various groups in society all have some goals that 
differ from those of other groups. Their efforts to 
"plan", and the efforts made by others on their behalf, are 
likely to conflict with efforts by other groups. Given 
social diversity, urban planning cannot but become 
"political". 
a 
ma 
(1) Both Altshuler and Parker, but especially Parker, use 
the terms "planning", "social planning" and "urban 
planning" synonymously. 
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The different interests expressed in these political 
interactions are representative of social groupings, 
expressed as social strata or social classes. The concept 
of social class, which forms the basis of theories of 
social conflict, has ar least three meanings. One is the 
highly politicised concept of class as one of tv/o or three 
in society, necessarily in conflict with other classes (as 
in the Marxian approach, (Marx 1976) and that of Dahrendorf 
1959;1967). Another is the concept of social class as 
social stratification, v/here each class is seen as one of a 
number of hierarchical levels of social status reflecting 
clusterings of related attributes such as wealth, 
education, income and occupation. In this case, conflict 
betv/een classes is possible, but not inevitable (as in the 
functionalist viev-zs, such as those of Parsons (1968) or 
Runcim.an (1974) ) . In betv/con the tv/o extremes is a concept 
of class v/hich identifies a limited number of classes 
thought likely to be in some sort of struggle for life 
chances or resources, though not inevitably (Weber 1962) . 
Given this link betv/een classes (however defined) and 
interests, and the concept of politics given above, then 
there are clear connections between social and political 
conflicts. And given that urban planning is concerned with 
the allocation of resources that are desired by most social 
groups, then the link between urban planning and 
socio-political conflict is also strong. 
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The link between social and political conflic:t is the 
maior focus of conflict sociology. This segment, or 
approach, within the general field of sociology developed 
from attempts of earlier theorists to link philosophy with 
social theory. The three concepts of social order, social 
change, and social conflict are inextricably linked in this 
approach. As Cohen (1968) notes, the very idea of human 
society presupposes order, but the investigation of order 
illuminates the nature of disorder (p.18). Order, change 
and conflict are linked by often reciprocal interactions. 
Order has greater political overtones than conflict itself, 
and so it is useful to first consider order before looking 
more closely at the social and political aspects of 
conflict. Cohen's approach is a useful starting point. He 
considers that 
"In general there have been four main types of 
theory to explain the existence of social order: 
the first has emphasised the factor of coercion, 
the second that of interests, the third that of 
values, and the fourth that of inertia." (1968, 
p.21) 
Coercion Theory is seen by Cohen to "...emphasise the use, 
or threatened use, of physical coercion or the use of 
symbolic or moral coercion. According to this theory, 
order exists in society only, or largely, as a result of 
the power which some men have to command compliance from 
others; men do what is expected of them because they are 
compelled to do so by those who monopolize some means of 
coercion." (p.21). Social order results because men carry 
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out their obligations, and expect others to do likewise, 
expecting that failure to do so will be punished by 
authority. This theory identifies two types of conflict. 
One is between m.en contending for power. The other is 
between the powerful and the powerless, particularly 
through reactions against authority where coercion fails or 
exceeds acceptable limits. 
Interest Theory has two main variants, "The first explains 
social order as resulting from a contract betv/een men who 
find it in their interests to have somie social 
arrangements," (p,25). (And see the discussion in Chapter 
Four also). In other words, men need to cooperate with 
others to achieve their ends. The second variant of 
interest theory 
",,.states that social order results from the 
unintended consequences of the actions of m.any men 
separately pursuing their ov/n interests; it is not 
that men discover that order is in their collective 
interests and then establish it, but that thev 
establish it and then, subsequently, discover that 
it is in their interests," (p,26)[Emphasis in 
original]. 
Disorder and change can be explained with considerable 
economy. 
"...for the adjustment of interests is never fully 
achieved; there is always the possibility that 
individuals will develop new interests which will 
lead to conflicts v/ith others and to pressures for 
new adjustments; and there is always the 
likelihood that circumstances will arise v/hich 
could not have been foreseen and provided for in 
the establishment of any particular set of rules; 
and, finally, man's 'nature' is such that he will 
not rest content with the pursuit of particular 
goals, and his interaction with others may even 
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stimulate or compel him to engage in new 
activities." (pp.26-27). 
Value-consensus Theory assumes that social order derives 
from "...some minimum consensus on certain values, v/hich 
are predominantly moral but may also be technical and 
aesthetic. The argument underlying this theory is that if 
men are committed to the same values they recognise a 
common identity as against others; they accept common 
goals and also certain prescriptions and prohibitions 
concerning the means whereby these goals can be achieved." 
(p.28) . Disorder and conflict can be explained by this 
approach in the following way: som.e m.en are never wholly 
committed to these common standards, so that if conditions 
change they are willing to abandon their committments and 
oppose the general consensus. It is also possible for new 
values to arise v/ithin the society which are incoit'iDatible 
with the old, or for the society to come in conflict with 
the different values of another society. 
The "Inertia" Theory can be combined with any of the other 
three, for it seeks to explain the continuation of social 
order rather than its formation, for ",..if social order 
exists it provides the conditions for its own 
perpetuation." (p.31). Cohen notes that such a brief 
statement of the theory makes it sound either tautological 
or a fake; but he asserts that "...when formulated more 
clearly and precisely [it has] much to commend it; for it 
emphasises the point that some causal processes of social 
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phenomena are often circular. What this theory shoiild 
state is that when social order is maintained by a number 
of mutually reinforcing processes, it tends to resist 
pressures for disruption and change, at least from v/ithin." 
(p.31). [Emphasis in original]. 
Cohen concludes that "...each of these theories 
contributes to the explanation of how social order persists 
— rather than how it originates — and how it breaks dov/n 
and changes. For each theory states a necessary, though 
not sufficient condition, for the continuity of any social 
order, once it exists. All social order rests on a 
combination of coercion, interest, and values." 
(p. 32) . [Emphasis in original]. The connections betv/een 
this discussion of theories of order and the discussion on 
approaches to the question of human nature (and the 
relationships of both to theories of conflict) is clear. 
(See Chapters Three and Four; and see the special issue of 
Journal of Social Issues on social conflict (Bonoma and 
Milburn 1977)) . 
Social theorists have tended to explain social order 
(or disorder) in terms of an antinom.y between conflict 
theories of society and consensus theories. This bipolar 
categorization is clearly a gross oversimplification (Adams 
1970; Horton 1970; Bernard 1981) but has had considerable 
influence on recent approaches to the social aspects of 
urban planning (Thomas 1973; Simm.ie 1974; and Castells 
1977). 
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Although it is unlikely that serious discourse on so 
fundamental a problem by such a great range of intellects 
over such a long period of history would result in ideas 
that can be put into only tv/o categories v«/ithout overlap 
and v/ithout confusion, Dahrendorf (1959) is amongst those 
who assert that "...throughout the history of Western 
political thought, two views of society have stood in 
conflict" (p.157). The two viev/s he characterises as 
"Utopian" and "Rationalist" (p.157). The "Utopian" school, 
to Dahrendorf, results from "...a general agreement of 
values, a consensus omnium or volonte generale v/hich 
outweighs all possible or actual differences of opinion or 
interest." This Utopian school includes the social models 
variously termed "the co-operative model", the "holistic 
model", the "functionalist model" and the 
"structural-functionalist m.odel", terms which are are 
related but not identical. In effect they combine the 
"Interest" and "Value-consensus" themes of Cohen (1968). 
The opposing school, which Dahrendorf terms the 
"Rationalist" school holds that "...coherence and order in 
society are founded on force and constraint, on the 
domination of some and the subjection of others." (p.157). 
This school is often referred to as the "Conflict" or 
"Coercion" school, and is similar to Cohen's coercion model 
of social order. 
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As Dahrendorf is at pains to point out, "...these 
views are not at all points mutually exclusive. The 
Utopian (as we shall call those who insist on coherence by 
consensus) does not deny the existence of differences of 
interest; nor does the Rationalist (who believes in 
coherence by constraint and domination) ignore such 
agreements of value as are required for the very 
establishment of force." (p.157). 
At this juncture it is necessary to anticipate the 
fact to be brought out later in the Chapter that the 
Rationalist approach is only one of a number of 
conflict-based approaches. Others see "...society as a web 
of tensions and incompatible interests which make conflict 
a ubiquitous part of the social order." (Newton 1978, p.76, 
drawing on Dahrendorf 1958). The conflict perspective 
enquires over the absence, rather than the presence, of 
conflict in society (Dahrendorf 1967). Newton shows that 
the question "'Why is there so little overt conflict in 
society?'" can be answered in terms of conflict avoidance 
and conflict suppression (1978, p.76) as much as coherence 
through coercion; but as Chapter Eleven of this study 
shows there are numerous other mechanisms for managing 
conflict. In other words, even the acceptance of conflict 
as a fundamental element in society does not necessarily 
mean acceptance of Dahrendorf's mechanisms of coercion and 
dominance as the only means of managing conflict. 
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The two schools are not confined to sociology. As v/as 
shown in Chapter Three parallels mav be found in political 
science, theology, philosophy, and other disciplines 
concerned with humian social behaviour. The dichotomy 
returns us to the question of the 'basic' nature of Man 
discussed in Chapter Four. Thus it is quite v/rong to claim 
that the predominance of either of the two schools (or 
variants of them) in any discipline is necessarily derived 
from sociological models. The Utopian/cooperative model 
has been a powerful force in urban planning, yet the urban 
planning variant emerged as much from the religious, 
ethical, moral and political beliefs of the profession's 
founding fathers as from sociology. This explains the 
relative isolation'of urban planning from, the effects of 
the dispute over the conflict/consensus models in 
sociology. The cooperative anproach has remained an 
important hidden ideology in urban planning, and formed 
part of the bundle of beliefs urban planners developed to 
justify their existence and legitimacy, as well as the 
fundamental "rightness" of their actions. (See Geddes 
1949; Mumford 1966). 
The two schools of thought need to be considered, even 
if only briefly. Each has gained both a strong following 
and ideologically committed overtones. It is difficult to 
discuss them objectively. Both consider the place of 
social conflict, though the amount of attention given to it 
is obviously greatest in the "conflict" or "coercion" 
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approach. The caution given earlier needs to be repeated: 
the thoughts by men about the nature of their society 
cannot be placed neatly into only tv/o clearly 
differentiated schools. Cuff and Payne (1979), for 
example, treat both consensus approaches and conflict 
approaches as "structuralist perspectives" and compare ther-
with other possible perspectives on society. They feel 
that both groups of theorist "...tend to see their ov/n 
approach as more accurately describing the way society 
v/orks...". They try to show that "...these two approaches 
are not diametrically opposed, but have much in common." 
(p.56) . 
Bernard's (1981) discussion is of great benefit in 
helping to reduce the confusion. 
"The confusion arises because there are actually 
several distinct phenom.ena that may be described in 
these theories as 'consensual' or as 'conflictual'. 
Those are human nature, the contemporary state of 
society, and the ideal society. The description of 
human nature as consensual or conflictual refers to 
whether humans are assumed to be naturally 
cooperative or naturally aggressive.,., 'The 
contemporary state of societies' refers to 
descriptions of societies that actually exist at 
the timie the theorist was writing. These are the 
actual societies the theorist sees around himi in 
his life Finally, the ideal society is 
generally the one in which conflict is minimized, 
or at least in which the conflict is controlled so 
that its negative consequences are minimized." 
(p. 22) [Em.phasis in original] 
"Much of the confusion about whether to classify a 
particular author in the consensus or the conflict 
tradition arises when the author descibes human 
nature and the contemporary or ideal state of 
society in opposite terms" (p.25) 
"Because there are three separate phenomena which 
may be described as consensual or conflictual in a 
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particular social theory, the classification of an 
author into either the consensus or conflict 
tradition is to a certain extent arbitary unless 
all three phenomena are described in the same 
terms" (p.26). 
Bernard considers Aristotle to be clearly in the 
consensus tradition as he descibed all three phenomena in 
consensual terms. Machiavelli, who described all three in 
conflictual terms falls within the conflict tradition 
(p.26). 
VJhen there is some doubt, Bernard uses the following 
basis of classification; if an author describes in 
consensual terms at least some of the societies that 
actually existed at the time he was writing, he is 
considered to be in the consensus tradition; v<'hile he is 
considered to be in the conflict tradition if he described 
in conflictual terms all the societies that actually 
existed at the time he was writing (1981, p.27). Follov/ing 
this method, he classifies Aristotle, Aquinas, Locke, 
Hobbes, Durkheim, and Parsons in the consensus tradition, 
and Plato, Augustine, Rousseau, Marx, Simmel, and 
Dahrendorf in the conflict tradition. He later returns to 
the difficulties that might arise when theorists describe 
human nature in opposite terms to their description of 
contemporary society. 
"The question of whether hum.an nature is consensual 
or conflictual cuts across consensus and conflict 
theories and divides each into tv/o branches. 
A. Consensus theorists are divided into 
"conservatives",. .v/ho describe human nature as 
consensual, and "sociological consensus 
theorists"...who descibe human nature as 
conflictual. . . 
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B. Conflict 'theorists are divided into 
"radicals",,.who descibe human nature as 
consensual, and "sociological conflict 
theorists" , .~ .v/ho describe human nature as 
conflictual." (p.245) 
Bernard then derives the following table. 
Table 9,1; 
Types of General Social Theories 
Contemporary Societies 
Human 
Nature 
Consensual 
Conflictual 
Consensual 
(Consensus 
theorists) 
Conserv-
ative 
Sociol-
ogical 
Consen-
sus: 
Aristotle 
Aquinas 
Locke 
-Comite 
Hobbes 
Durkheim 
Parsons 
Conflictual 
(Conflict 
theorists) 
Radical 
Sociol-
ogical 
Conflict: 
Plato 
Rousseau 
Marx 
-Augustine —-
Machiavelli 
Simmel 
Dahrendorf 
Source: Bernard, Thomas (1981). p.246 (Table I) 
He shows that "...the sociological consensus and 
radical theorists are confronted with a problem because 
they describe human nature and society in opposite terms." 
(p.246) The differences in their theories arise from the 
different ways they treat this "problem". 
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Bernard's discussion shows clearly that there are 
considerable areas of agreement between the two traditions. 
After they have been discussed separately below the thesis 
will return to a comparison. 
THE "HOLISTIC" SCHOOL 
The name given to this school by Cohen (1968) is 
preferred to the others more frequently used for the very 
reason that it is less common. It thus does not have the 
same weight of association as do the terms "Utopian", 
"functionalist", "consensus", or 
"structural-functionalist". As has been mentioned, it 
combines Cohen's "interest" and "value-consensus" theories. 
This conception of man in society has a long 
intellectual history. Its importance to social theory can 
be judged by the fact that some sociologists have gone as 
far as to equate the methods of sociology and anthropology 
as disciplines with variants of the model. (Davis 1959). 
The recent influence of this approach derives from August 
Comte and Herbert Spencer, and through and beyond this pair 
from Emile Durkheim. Cuff and Payne (1979) discuss, under 
the heading of the consensus persepctive Comte, Spencer, 
Durkheim, Malinowski, Radcliffe-Brown, Parsons, Merton, 
Erikson, Davis and Moore (pp.23-53). Horton lists 
Durkheim, Merton and Parsons as the classical and 
contemporary "order" theorists (1970, p.608). So there is 
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some general agreement over v/hich social theorists belong 
to this perspective. 
The elements now accepted as common to the several 
variants of the theme are as follows (Abrahamson 1978) : 
1. It requires "the prior conceptualization of a system 
before its 'explanatory imagery' makes any sense. 
2. Each element in the system contributes in a positive 
way to the continuing functioning of the system — 
i.e., each element in the system has a function.(2) 
3. The differentiation of society, especially through the 
division of labour through industrialization creates 
different roles v/hich serve different functions. 
4. The various elemients and roles and institutions of 
society are best understood through an understanding 
of their function within the social structure, 
5. Although there are diverse groups fulfilling these 
various functional roles, there is general agreement 
amongst them of the fundamental values of society, and 
all groups are working towards maintaining these 
values. 
(2) The concept of "function" needs to be distinguished 
from the concept of "cause". Such a distinction was 
made early on by Durkheim in his discussion on the 
division of labour in society, and has been followed 
since. (See Cohen 1968, p.35); and see below. 
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6. Deviance occurs when the rules encumbent on those 
fulfilling roles are misunderstood, ignored, or 
insufficiently knov/n; or when social and other 
pressures create a condition of "norralessness" (which 
Durkheim called "anomie"). (1978, pp.6[ff]). 
Each of the maior elements of the holistic 
appraoch will now be considered in some detail. 
Systems 
"The intellectual fundament of functional theory in 
sociology is the concept of a 'system'. Functionalism is 
nothing if it is not the analysis of social patterns as 
parts of larger social system.s of behaviour and belief. 
Ultimately, therefore, an understanding of functionalism in 
sociology requires an understanding of the concept of 
'systems'" (Gouldner 1959, p.241). Yet as Gouldner points 
out, "Here, as in other embryo disciplines, the fundamental 
concepts are rich in ambiguity" (p.241). The systemic 
approach in the social sciences is linked with the "organic 
analogy" or "organismic" approach, which sav/ organisms as 
the paradimic system. The "organic analogy" is common in 
urban planning, as Herbert (1953) shows, but also appears 
in approaches to organizations (Keeley 1980) . In its more 
extreme formulations, it equated societies with organisms 
(for example, Comte and later the "Social Darwinists"). 
However, the systems approach found in modern cybernetics 
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bears only a superficial resemblence to the sociological 
systems approaches. The basic concepts which underlie both 
are similar, but cybernetics thinking has been capable of 
much more detailed and rigorous treatrient. (e.g.. 
Churchman and Ackoff 1957; Von Bertalanffy 1957), 
The fundamental theses of the systems approach, then, 
as applied to human societies are as follov/s: 
1. The units in a society can be considered as the 
elements of a social system. 
2. These units interact v;i th one another. 
3. A boundary for the social system can be defined so that 
the units within the boundary interact more with each 
other than with units outside the boundary; but the 
system as a v/hole interacts with the environment 
outside the system (for social systems are normally 
recognised as 'open' systems). 
4. The social system has regulatory mechanisms of somie 
form or other which seek to move it to a state of 
homeostasis or equilibrium, and maintain it there, 
5. The system is usually part of a larger system, and is 
usually composed of smaller sub-systems. 
Functions 
It is but a small step to move from a description of a 
system as containing a numiber of differentiated and 
interacting elements to a claim that these elements have 
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functions within the system. Such a step involves a .rajor 
step in values, hov/ever, for by doing sc) we mo^ /e to an 
assumption of ends-directed activity from one which assumes 
no more than that the activity exists. The question then 
arises as to the ends of the activity of the individual 
units v/ithin the system. In the holistic approach, the end 
is the maintenance of the system as a whole. 
Herbert Spencer used the concept of function as a 
basis for the explanation of the relationships betv/een the 
various parts of a society, and their relationship to the 
whole. He also "constructed an evolutionary typology of 
societies which, like organism.s, exhibit varying degrees of 
structural complexity v/hich can be measured in terms of the 
number of different types of elements of v/hich the 
structure is composed" (Cohen 1968, p.34). This approach 
can be criticised on many grounds, not least as it almost 
invariably leads to the researcher's own society being 
classed as the most highly evolved. The usual definitions 
of "the types of elements of which the structure is 
composed" (the underpinning of the analysis of functions) 
include, for example, those im.portant in western 
industrialized society (e.g., the division of labour) and 
place little importance on those valued in other societies 
(e.g., relationships to the natural environment, or kinship 
relationships). 
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What then is a "function"? Stretton's summary has the 
elegance of sim.plicity: 
"The various usages of 'function' all seem to 
include the notion of an activity or effect which 
continues because its cause contintues" (1969, 
p.174) . 
Stretton quotes Durkheim as suggesting a fundamental 
distinction: "VJhen, then, the explanation of a social 
phenomenon is undertaken, we must seek separately the 
efficient cause v/hich produces it and the function it 
fulfils" (1969, p,174). This distinction is frequently 
blurred by the functionalists, Stretton quotes Merton to 
illustrate how he "usually neglects the first question" 
suggested bv such a distinction: "What caused the things 
v/hich in their turn caused the system to exist or to 
persist?" (1969, p,174) . 
"Functions are those observed consequences v/hich 
make for the adaption or adjustment of a given 
system; and dysfunctions, those observed 
consequences v/hich lessen the adaption or 
adjustment of the system. There is also the 
empirical possibility of non-functional 
consequences, v^ /hich are simply irrelevant to the 
system under consideration" (Merton; auoted by 
Stretton 1969, p.174). 
Elsewhere Merton distinguishes between latent and manifest 
functions (1957). Obviously in the passage quoted he 
refers to manifest (observed) functions. 
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Differentiation 
The relationship between differentiation of the elements of 
the system and their function is usually illustrated 
through an organic analogy by holistic theorists. Thus, 
the heart differs from the stomach in an animal, and each 
best fulfils its function by (a) retaining its basic 
character, (b) performing efficiently the tasks its 
character best suits it for and (c) not attempting any 
other tasks (which by implication it would be unsuited 
for) , 
In an organism this differentiation is clearly related 
to function, though V'/ithin limits (the limits would include 
the ability of the feet to be used as 'hands' to paint by 
people who have lost an arm), In society there are strong 
overtones of social values in the identification of 
differentiation, as well as the question of choice and free 
will, which do not apply to the parts of an animal. The 
values are perhaps best illustrated in the discussion of 
the origin and "function" of social equality, Stretton 
(1969) gives an admirable "translation" of the viev/s of two 
protagonists in a debate which occurred in the mid-1960's 
(S^ e Stretton, pp.180-182). 
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Value Consensus 
Value consensus is a key concept in the holistic approach. 
At its most simple it assumes that as the various 
differentiated elements of society are each making a 
positive contribution to the functioning of the society 
then there must be society-wide consensus on basic values. 
Although some critics imply that the holistic approach 
assumes close to total value consensus on all basic beliefs 
(e.g., Simmie 1974) it really assum.es "...some minimum 
consensus on certain values." (Cohen 1968, p.28). The 
concept of "the public interest" is sometimes used as a 
more easily operationalised representation of "some m.inim.um 
consensus on certain values". This certainly is the case 
in urban politics, where elected representatives have 
greater justification for claiming to represent the public 
interest (having been elected by a majority of voters) than 
representing a societal value consensus. If elected 
representatives do represent the public interest, in this 
sense, then urban planners and other implementers of 
political policies can claim to be part of that legitimate 
representation. The concept of the public interest is, 
however, still illusive of definition. Unanimity of goals 
or beliefs or values is unlikely in any society, but there 
may be some readily ioentifiable majority interest, or 
widely agreed-upon basic values. Mediaeval Europe during 
the period of Christendom, where the authority of the 
Church was paramount and virtually unchallenged, was an 
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example. So too was the unanimity in Australia and England 
of opposition to the Axis powers during VJorld War II. Yet 
in both examples, there were dissenters. 
Agreed basic values do not necessarily have to be 
clearly articulated. Often values are identified only v/hen 
threatened. Schon's concept of the "stable state" is of 
use here. "Belief in the stable state is belief in the 
unchangeability, the constancy of central aspects of our 
lives, or belief that v/e can attain such a constancy." 
(1971, p.9). These "central aspects" of society are the 
ones over which consensus has been reached, or it is 
believed that consensus has been reached. Surrounding 
these "central aspects" is a peripheral zone where there 
mav be considerable disagreement. This surrounding zone 
acts as a protective layer for the central values, the 
stable state. Organizations and society actively seek to 
protect the central stable state and as much of the 
protective surrounding values as possible, a process Schon 
calls "dynamic conservatism" (1971, Ch.2). 
It is important to note that Schon identifies this 
". . ,afterlife-within-my-life", as "...a form of belief 
in...the Stable State" (p.9). In other words, he refers to 
a belief in a stable state rather than to its actual 
existence. Similarly, critics of the holistic approach 
argue that the central value consensus in society exists as 
a belief, a hope, rather than an actuality. 
rage 3.5 3 
The psychological mechanism of internalization and the 
sociological mechanism of socialization, both lead to 
increasing agreement over social values by individuals and 
groups. V7hether or not they, or other factors, lead to a 
general consensus on basic values, or to an identifiable 
public interest, is a moot point. Empirical evidence is 
lacking, and discussion in the literature is ambiguous (see 
Fagence 1977; and 1979 for a discussion related to urban 
planning). 
Some critics of the holistic approach link the 
"consensus model of society" v/ith the assumption that 
"...conflict is something which interupts the 'normal' 
conditions of a stable equilibrium.. And, not unusually, 
the approach is a conservative one which viev/s conflict as 
'a bad thing' (even if it does have its positive functions) 
and one which is more concerned with explaining how the 
status quo is maintained than how it is changed" (Nev/ton 
1978, p.76). To these critics, the holistic approach is 
more than just a model of society; it is also seen as 
possessing strong normative and conservatively ideological 
overtones. However, the same criticism of committed 
ideology is applied by the adherents of the holistic 
appoach to adherents of the conflict approach. Clearly 
neither is value-free. 
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Structure 
This is an essential element in the 
"structural-functionalist" strand of the holistic 
perspective, but holds a more ambiguous place in the other 
strands. 
Merton (1957) argues that the term "functionalists" 
alone should be used, and Parsons concurs. (1968; 1975). 
There are sound reasons for doing this, including a 
profound confusion over the definition of "structure". To 
Abrahamson, "A simple approach to understanding the 
conception of structure is to viev; it as the organization 
of a phenomenon 'in space'...[for]...structure corresponds 
roughly with a photograph; it emphasises the shape and 
form of a phenomenon at one point in time." (1978, p.12) It 
follows that: 
"Structural-functionalism is created bv assuming 
that if a structure is organization in space, then 
function is organization in time. Any system, it 
is assumed, 'must fuse the tv/o,.. so that its 
function can maintain its structure'.(3) Or is it 
the 
other way round; namely that its structure m.ust 
maintain its function? Raising the question makes 
it apparent that structure and function present 
some aspects of a chicken and egg dilemma," (1978, 
p.13), 
(3) Abrahamson quoting F.Eugene Yates et al (1972) 
"Integration of the I^Jliole Organism." in John A.Behnke 
(Ed)(1972) Challenging Biological Problems. N.Y.; 
Oxford University Press. p.123. 
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Variants of Holism 
Holism or functionalism is not a monolithic set of beliefs. 
Distinctions betv/een schools within the perspective began 
to occur early in its intellectual history. 
August Comte' s strong brand of organic ism v/as 
repudiated by Durkheim in the latter's early v/orks on 
method. This distinction between those who see the analogy 
betv/een organisms and society m.erely as a useful 
descriptive tool (an extension of Durkheim's beliefs) can 
be contrasted with those v/ho see a closer link betV'/een the 
two. Talcott Parsons is perhaps the best known proponent 
of the Comtian bias. His recent survey of the current 
state of structural-functionalism is strongly influenced by 
recent advances in the biological sciences with analogies 
(or unfounded, hopes?) of how these will be applied in 
sociology. (Parsons 1975) . 
The differences between Comte and Durkheim are 
expressed also in their separate conceptualizations of the 
origins of social order. To Comte, unity could com.e only 
if it was imposed by some external order (though Simpson 
claims that Comte wrote badly and was very "freely" 
translated. (4) To Durkheim society itself 
To Durkheim, society itself was the external order which 
exercised restraint and regulation upon its members and 
(4) See Note 4, page 21, in Abrahamson (1978) referring to 
Simpson, George (1969) August Comte. N.Y.; Cromwell). 
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which was not reducible to its individual members. 
Another major division in the holis^ -ic perspective is 
that associated withx the anthropologists Bronislaw 
Malinowski and A.R.Radcliffe-Brown. Malinowski is 
associated with the strand termed "individualistic 
functionalism" (Abrahamson 1978, p.25); Radcliffe-Brov/n 
with "impersonal functionalism" (Abrahamson 1978, p.28). 
Both were attempting to explain the causes of the various 
functions of society. 
To Malinowski, individual human needs (whether 
psychological or biological) were the basic stimulus for 
social organization. Radclif fe-Brown looked, to society 
itself for the essential function and ultimate reason for 
social behaviour. This latter approach is close to 
Durkheim's position of non-reducibility of social 
phenomena. Talcott Parsons attempted to synthesise both 
approaches, starting from a similar concern: the reason 
for social order. He posited three miajor interacting 
systems — personal, social, and cultural. He suggested 
five ."pattern variables" which would include all 
possibilities of actual behaviour, normative expectations, 
and cultural values: 
"1. Affectivity or neutrality — to seek or control 
gratifications. 
2. Self or collectivity — to give primacy to private or 
shared interests. 
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3. Universalism or particularism — to stress general or 
personal standards. 
4. Ascription or achievement —• to emphasise attributes or 
performances. 
5. Specificity or diffuseness -- to respond restrictively 
or to generalize" (Parsons and Shils 1962) 
Parsons later emphasised that these pattern variables 
relate to both system adaption and integration; but also 
emphasises "goal attainment" and "purposeness" in a human 
social system. (1975, p.76). 
"Each of these pattern variables is seen as 
applicable to all units of analysis. At the 
personal level thev refer to need dispositions; at 
a social-system level thev refer to role 
expectations; at a cultural level they refer to 
value orientations." (Abrahamson 1978, p.34). 
THE CONFLICT SCHOOL 
It is necessary firstly to distinguish the conflict 
school from the broader group of theorists labelled by both 
Jessie Bernard (1957) and Aho (1975) as "tension 
theorists." 
"Tension theorists argue...that social struggles 
are really the consequence of nonrational and often 
subconscious psychological 'tensions'. These in 
turn stem from a variety of sources from the 
frustrating and debilitating effects of 
urbanization and industrialization to restrictive 
child-rearing practices. But regardless of the 
wide diversity of causes of tensions, they alv/ays 
drive their sufferer to engage in aggressive 
behaviours that hopefully, in the end, reestablish 
some sort of mental equilibrium or consonance."(Aho 
1975, p.290). 
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Aho terms the contrasting conflict-based view as 
"realpolitik". 
"The proponents of realpolitik claim that conflict 
is a form of interaction between rational 
goal-directed persons that results fro.m their 
pursuit of mutually exclusive interests in a 
situation of scarcity of power or wealth" (p.290). 
"In the tradition of realpolitik, psychological 
animosity is treated, not as a consequence of 
'tensions', but of a conflict of interest." 
(p.291) . 
This study does not pay a great deal of attention to 
the tension theorists.- feeling with Aho that they address 
the outcomes rather than the causes of deeper social 
interactions. Aho's concept of realpolitik can be seen to 
have many similarities to the concent of m.anifest conflict 
accepted in Chapter Three. 
The group dynamics approach of Kurt Lewin (1948) is a 
good example of the "tensions" approach. His essay, "The 
Special Case of Germany" (v/ritten in 1943) starts by noting 
that America had a strong tendency to consider 
psychological factors as the basic cause of v/ar, then 
states that since Pearl Harbour "a more realistic view of 
the importance of political and economic aspects seems to 
prevail", but despite this disclaimer then argues that "in 
planning the peace and thinking of the future international 
conduct of other countries and of our own, we must realize 
also that the psychological and particularly the cultural 
factors are in the long run essential." (1948, p.43). The 
rest of the essay relates psycholoqical and cultural 
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factors (including the "Nazi culture'') to international 
relations. Serious conflicts of political and economic and 
power interests are not considered by Lewin in his 
discussion of international relation.s. There are many 
causative factors of international conflicts, including 
psychological tensions, but the factors certainly extend 
well beyond this field. 
The "non-tension" theorists constitue a more 
substantial part of the conflict school. Cuff and Payne 
(1979) include in their discussion of the conflict 
perspective Marx, Weber, Lockv/ood, Goldthorpe, Dahrendorf, 
and Parkin (pp.57-85). Horton (1970) lists Marx and Mills 
as classical and contemporary conflict theorists. There is 
not as much agreement over v/ho should be included within 
this school as there is for inclusion v^ /ithin the holistic 
school, but Karl Marx and Ralf Dahrendorf figure 
consistently. 
Certain characteristics are typical of the conflict 
approaches. 
Social Differentiation 
In parallel with the holistic perspective, the conflict 
perspective accepts social differentiation. Marx's 
analysis of class formation is intimately related to his 
viev/s on political economy, production and the historical 
dynamics of capitalism (Binns 1977, pp.80-81). "As applied 
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to capitalist society, Marx's theory holds that the laws of 
economics ensure that all social groups and social strata 
in society will eventually be absorbed into the two hostile 
classes of bourgeois-capitalists and proletarian-v/orkers in 
a gradual process of polarization." (Oberschall 1973, 
p,285) , 
Max Weber v/as one of the m.ajor social theorists v^7ho 
posited a more diffuse social structure related to social 
conflict, although his analysis was also heavily predicated 
on economic factors: 
"Weber, like Marx, saw class conflict to be an 
endemic feature of a capitalist society.., VJeber's 
recurrent concern with class conflict as a central 
feature of economic and political life has led to 
much confusion on the part of later 
commentators Our viev/, ,, is that for V7eber, 
unlike Marx, class is first and foremost defined at 
the level of market interaction, is primarily a 
distributive concept, and that this perspective may 
be shown to derive from his methodology of 
Verstehen sociology,.. 
"Weber initially defines class situations as the 
typical probability of procuring goods, gaining a 
position in life, and finding inner 
satisfaction.... Class itself is defined as the 
totality of people in the same class situation, and 
Weber's three-fold typology of classes (property, 
commercial, and social classes) is derived 
accordingly.., 
"Weber's market-interactive orientation flows 
directly from his methodological starting point. 
He interpreted social action as conscious behaviour 
oriented directly or indirectly tov/ards others; he 
viewed social action only as the behaviour of one 
or more individual human beings." (Binns 19/7, 
pp.1-2). 
Although Weber's analysis considered authority and 
domination important, Ralf Dahrendorf (1959) carried 
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VJeber's ideas further. 
"Inseparable from Weber's sociology is the 
fatalistic assumption of the necessity of 
domination. At the same time, his analysis of the 
class structure of capitalist society is 
articulated specifically in terms of and at a 
particular level of economic action. Ralf 
Dahrendorf, by contrast, has abstracted the concept 
of authority from the totality of Weber's v/ork and 
elaborated a comprehensive theory of class 
structuration wholly in terms of it," (Binns 1977, 
p,78) . 
Marx and Dahrendorf both accept a fundam.entally 
tv/o-class division of society, Marx on the basis of the 
ownership and control of the means of economic production 
(Marx 1976; McLellan 1971;1978; Bottomore 1979); 
Dahrendorf on the basis of possession of authority or 
submission to that authority (Dahrendorf 1959;1967). 
Dahrendorf's analysis is, despite the comment of Binns 
above, fundamentally an attempt to 'explore' Marx's 
approach to social conflict and then to develop an 
alternative model. Many theorists have criticised 
Dahrendorf's understanding of Marx's analysis (e.g., 
Stretton 1969; Taylor, Walton, and Young 1973). Binns is 
also critical, and feels that Dahrendorf 
"...completely misinterprets the essence of Marx's 
work, giving primacy to his political sociology, an 
aspect which in the context of Marx's v/ork as a 
whole is predicated, though by no means in a 
mechanical way, upon his political economy... 
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"To examine Marx's f.orw.al statements on the 
• formation of economic classes in capitalist society 
without serious consideration of his theories of 
commodity pr-rduction, surplus-value, and 
exploitation is, in a fundamental sense, to miss 
the central point of his life's v/ork...'* (1977, 
p.80) . 
Binns also heavily criticises Dahrendorf's fundamental 
model. He questions whether authority is necessarily 
dichotomous, for although Dahrendorf does allow for the 
delegation of authority his idea of authority relationships 
is basically bi-polar. A similar criticism can also be 
levelled at Marx's analysis, although in his case the 
bi-polarity is derived from an underlying socio-economic 
analysis.- Even if the bi-polarity of authority is 
accepted, Binns argues that there is no necessity for there 
to be conflict over the question of authority.(p.86). 
Binns also argues that although Dahrendorf repeatedly 
refers to divergent interests in society, nowhere is his 
treatment of the phenomenon of power adequate.(p.88). 
"Nowhere. . .does he attem.pt to explicate in theoretical 
terms the source of power itself." (1977, p.89). On the 
question of "...hov/ and why... structural relations of 
legitimate authority emiorge, Dahrendorf is persistently 
silent." (p.89) . 
Binns makes it clear that like other critics of 
Dahrendorf's work he feels that this work "...is flav/ed by 
its metaphysical assumption concerning the primacy of 
authority relations in the dynamics of conflict group 
formation." (1977, p.78). Friedmann's (1973b) attem.pt to 
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construct a regional or national model based on 
Dahrendorfs analysis presumably would contain the same 
flaws. 
Many social theorists follow the tv/o-class structure 
of society used by both Marx and Dahrendorf, but amongst 
neo-Marxists a series of sub-categories have developed, 
particularly in relation to the "bourgeois-capitalist" 
class, in an attempt to match Marx's theory to the 
complexities of modern industrialised capitalist society 
and the function of the state which differs considerably 
from that of nineteenth century Europe, 
Mingione's "theoretical redefinition" of the orthodox 
Marxist approach is of interest here (1931). He shows that 
orthodox Marxist analysis's "fundam.ental elements reveal 
considerable shortcomings when applied to tlie conditions 
existing in modern society" (p.12). He proposes 
"redefinition" of a number of elements of this theory, 
concluding that "...the various contradictions of modern 
societies lead to a disarticulation of social conflict. 
Apart from the traditional political and trade-union 
antagonisms between the workers and concentrated capital, 
we have the development of conflicts v/ithin the informal 
economy and above all social struggles against social 
reproduction in general." (1981, p.17). 
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Mingione also notes that the various anti-capitalist 
struggles taking place in the comm.unity are difficult to 
evaluate in class terms because they are "more 
differentiated, partial and very poorly organiired" 
(1981,p.24). He states that "urban conflicts to get better 
housing or tansport are only part of a miuch more 
comprehensive conflictual movement to establish an 
alternative social system. They can be interpreted and 
evaluated only v/ithin this more comprehensive dialectical 
process." (pp.24-25). Throughout his analysis, it is clear 
that he feels all urban conflicts must be seen in terms of 
this broader class and social struggle between 
differentiated social groups; but it is not clear who 
constitute the classes under consideration, especially 
within the complex environment of late capitalist 
accumiulaticn. For examiple, his Figure 1.2 ("Urban and 
Regional Processes Under Late Capitalist Accumulation", 
p. 29) which includes an urban and a rural sector, 
industrialized and underdeveloped countries, monopolies, 
various production sectors, and so on, has no clear or 
direct reference to classes, in opposition or otherwise. 
Later he states "The class confrontation between capital 
and labour is certainly the most important aspect of the 
accumulation process and cannot be considered outside the 
process itself. Clas3 dynamics and capital accumulation 
are largely the same thing..." (p.30). In doing this, he 
reinforces the strictly economic basis of class 
differentiation in his approach, som.ething in v/hich he 
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follows closely Marx's original formulation. "We see, 
therefore, how the modern bourgeoise is itself the product 
of a long course of development, a series of revolutions in 
the modes of production and of exchange." (Marx and Engels 
1955, p.81). "In proportion as the bourgeoise, i.e., 
capital, is developed, in the same proportion is the 
proletariat, the modern working class, developed.,." (Marx 
and Engels 1955, p.87). 
Other social theorists, especially those following the 
tradition of Max Weber, accept a greater range of social 
classes and normally accept some form of hierarchical 
stratification associated v/ith this. This differentiation 
may be on the basis of economic factors, education, 
occupation, sex, status, beliefs or combinations of these. 
There miay be potential to develop a new theory of 
social class, and class conflict, based on a relations 
theory of value (see Vickers 1965; and section 9.3.1 
below). Marx criticised the exchange theory of value, upon 
which classical economic theory is based and developed a 
labour theory of value, upon which he based his theories of 
political economy. 
A relations approach would value a resource in terms 
of its potential for developing or changing relations. In 
this sense, "resource" would inlcude all factors which form 
an input into material and social production (land, wealth, 
power, minerals, etc.) and "relations" would include all 
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ways of relating to material and social entities (to 
groups, to other individuals, to material things, and so 
on) . 
A theory of social class based on this would have some 
similarity to Weber's social class theory, but without the 
"..fatalistic assumption of the necessity of domination." 
(Binns 1977, p.78), It would, of necessity, include m.ore 
than two classes; and it would not predicate conflict as 
the dominant social relation, though obviously it would 
expect conflict to be common. The categorization of 
classes would depend upon the groupings developed for both 
resources and relations. The relations would include power 
relations. 
It is not the intention of this thesis to try to 
develop a new theory of social class, or of social 
conflict; but this approach does show that other 
fundamental assumptions are available on which to base 
theories of social differentiation, social class and social 
conflict. 
Differences of Interests 
Whatever the basis for social differentiation into social 
groupings, conflict theorists maintain that the interests 
of the different social groups are to at least some degree 
incompatible. 
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Marx argued that the total interests of capitalists 
and labour were incompatible, because the economic forces 
underlying their class relationships v/ere in opposition. 
Only in situations of "false consciousness" were members of 
a class, particularly the proletariat, unav/are of this 
conflict of interests. Dahrendorf argues for generally 
incompatible interests, but allov/s som.e general areas of 
agreement. 
Where social strata, or social classes in a more 
general sense, form the basis of differentiation, conflicts 
are usually seen as being over scarce resources or limited 
opportunities. The extent of differences of interests thus 
vary considerablly. In situations of continuous economic 
growth, as Thurow (1980) has shown, m.anifest conflicts and 
probably latent conflicts are less numerous than in 
no-growth or slovz-growth situations, reinforcing the 
importance of resource availability in class conflict. The 
implication that flows from this is that different social 
groups may actually have the same interests (e,g, economic 
security) and conflicts arise where a number of groups are 
trying to pursue their own interests from a limited common 
resource. 
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System 
Conflict theorists normally assume a social system exists, 
in the sense that the various social units interact upon 
one another, and that som.e sort of boundary can be 
identified to the cluster of primary intensive 
interactions. Some even analyse conflict in systems terms 
(e.g./ Noton et_ a^ 1974). Loomis (1967) indicates in an 
amusing v/ay how assumptions by students of social theory 
that the systemic approach was unique to the holistic 
perspective are wrong. Conflict theorists do not assume, 
hov/ever, that svstem. maintenance, or equilibrium 
maintenance, is a primary function of the units or their 
interaction. Conflict theorists thus do not accept most of 
the analogy between a social system and an organism. They 
are not the only group to do so, hov/ever. (Gee the 
discussion on the use of the organic analogy in urban 
planning in Herbert 1963; and Keeley 1980 in 
organizational theory). 
Emphasis is placed on different elemients or underlying 
factors of the system, depending upon the different 
conflict approach. Orthodox Marxism is based on a set of 
economic relationships: i.e. the system is seen to be 
predicated on an economic base. Mingione, a Marxist, 
explains "orthodox Marxist analysis is founded on a number 
of closely interconnected elements, such as the theory of 
labour-value and exploitation, the theory of accumulation 
of capital, the theory of classes and the class struggle. 
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This theoretical approach emphasises the social 
relationships of production rather than the otlier elem.ents 
of social life and permits the immediate translation into 
social and political theory of the structural data of 
economic analysis." (1981, p.12) 
Dahrendorf's (1959) system, on the other hand, is 
structured according to the authority relationships in 
society. Approaches dealing with conflict within a social 
stratification framework (e.g., Weber 1962) define the 
fundamental elements of the social structure much m.ore 
broadly, to include authority relationships, life chances, 
economic factors, and status. 
Function 
Conflict theorists believe that conflict has a function in 
social relations, though this function is not necessarily 
the maintenance of the current social structure. Marxists 
argue that the revolutionary overthrow of the 
bourgeoise-capitalist class by the proletariat is the 
inevitable outcome of the continuing conflicts arising out 
of the internal contradictions of the capitalist mode of 
production. A new classless, conflict-free society will 
eventually emerge following this change. 
Coser (1956) follows Simmel (1955) in arguing that 
conflict can have functions for the maintenance of the 
social system, through a variety of mechanisms. These 
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mechanisms may strengthen indiv idual groups within the 
society and/or the s t r uc tu r e of the soc ie ty as a whole. 
Taylor, Walton, and Young (1973) c h a r a c t e r i s e both Coser 
and Dahrendorf as examples of the "conf l i c t t h e o r i s t s of 
the wider society" (p.246) whose theor ies have a t t a ined 
some degree of legit imacy in the wider ( c a p i t a l i s t ) soc ie ty 
because of the i r a s se r t ion tha t the soc ia l s t r u c t u r e can be 
maintained through funct ional c o n f l i c t . This legi t imacy i s 
denied to Marx's t h e o r i e s . 
Change 
Conflict theorists accept change as a fundamental element 
within society. Consensus theorists do not posit a totally 
stable society, but they do propose stability about an 
equilibrium position, or else slow, long-term changes 
related to slow changes in basic beliefs. Conflict 
theorists posit either total change of the society (e.g. 
Marx) or evolutionary or developmental changes (e.g. 
Coser) . Marx was amongst those who argued that there was 
an inevitability in social change based on a conflict 
arising from profound inconsistencies in (capitalist) 
society; 
"...Marx also saw classes as historically bound, 
objective socio-economic formations arising from the 
social relations of production in definite material 
circumstances." (Binns 1977, p.81). 
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Change is, to authors such as Dahrendorf and Marx both 
necessary and desirable. The Chicago School of human 
ecology sav/ change as an essential element in society in a 
social Darwinian sense of evolution and survival of the 
groups most suited to urban conditions (Park, Burgess and 
McKenzie 1925; Burgess 1926; Park 1967). 
Change is seen as both a cause of, and a result of, 
conflict. 
COMPARISON 
.In this study, the opinions of Williams (1970) and 
Horowitz (1967) are given great weight. In commenting on 
"chronic controversities" in social theory V7illiams asks 
"...what sociologist in his right mind ever regarded any 
empirical society as only 'consensus' or only conflict?" 
(p.632) . He then proposes "the...following empirical 
propositions: 
(1) All interacting human populations exhibit many social 
conflicts. 
(2) All interacting human populations that remain in 
interaction over a period of time develop normative 
regularities. 
(3) All interacting human populations manifest some 
continuity of social patterns. 
(4) All interacting human populations manifest change in 
social patterns over time. 
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(5) All interacting human populations show both coerced and 
voluntary conformity," (1970, pp.632-633). 
Conflict and "normative regularities" exist in all 
societies, including Australia and Queensland today. 
Williams is, however, careful to avoid implying that there 
is anything like a metaphysical requirement for consensus 
in society. He notes that 'order' exists, but like 
Horowitz (1967) disputes that it can be stated as a 
theoretical first principle "...that consensus carries an 
implication of social equilibrium, or...that conflict 
entails disequilibrium.." (Horowitz 1967, p.275). Horowitz 
notes that "...conflict, no less than consensus operates 
within the social structure, within the system, of mutually 
established laws, norms, and values..." (p.276). This 
follows from, the fact that there is a ". , ,distinction to be 
made between types and levels of conflict, especially 
conflicts over the basis of consensus, and those conflicts 
arising within the consensual apparatus." (p.275). 
Horowitz is convinced that it is impossible to describe 
",.,any but the most permissive and tolerant comm.unities in 
terms of consensus matrices." (p.276). On the other hand, 
from a descriptive point of view, "...conflict theory 
covers a wider and more profound range of questions", for 
it is open to "...problems of coercion, pressure groups, 
social classes, political myths, cultural clashes, racial 
strife, etc." (p.276). Even given this descriptive 
superiority, from a "...prescriptivist position it 
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is...better for men to settle their differences on the 
basis of free argument rather than external pressures." 
(p.276). He notes the problems that arise from violent 
uncontrolled conflict, or conflict over the basis of 
consensus. He concludes that the consensual perspective is 
inadequate, but that untrammelled conflict is potentially 
destructive, and so calls for an approach v;hich considers 
social dynamics through the perspective of "cooperation". 
He distinguishes cooperation from consensus in three v;ays: 
"First: consensus stands for agreement internally, 
i.e., in terms of shared perspectives, agreements on the 
rules of association and action, a common set of norms 
and values. Cooperation for its part m.akes no demands 
on role uniformity but only on procedural rules. 
Cooperation concerns the settlement of problems in terms 
which make possible the continuation of differences and 
even fundamental disagreements Second: consensus 
is agreement on the content of behaviour, v/hile 
cooperation necessitates agreement only on the form of 
behaviour,,,.. Third; cooperation concerns toleration 
of differences, v/hile consensus demands abolition of 
these same differences," (pp,278-279), 
Horowitz's concept of "cooperation" shows great 
similarity to Dahrendorf's (1959) discussion of "regulated 
conflict", 
Horton (1970) has put together in tabular form a 
summary of what he sees as the essential differences 
between the "order" and "conflict" models in terms of their 
implications for explanation of deviation and social 
problems. He summarizes these differences alo.g a number 
of parallel dimensions. 
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Table 9 . 2 : O r d e r and C o n f l i c t Pe r s p e c f i v e s 
(1) UNDERLYING SOCIAL PERSPECTIVES AND VALUE POSITIONS (IDEAL) 
(a) Imaqe of man and s o c i e t y 
Society as a n a t u r a l b o u n d a r y -
main ta in ing s y s t e m o f a c t i o n 
Transcendent n a t u r e o f s o c i e t y , 
an e n t i t y s u i g e n e r i s , g r e a t e r 
than and d i f f e r e n t f rom t h e 
sum of i t s p a r t s ; l a c k of 
t r an scendence a s l a c k o f s o c i a l 
con t ro l means a n o m i e . 
P o s i t i v e a t t i t u d e t o w a r d t h e 
maintenance of " s o c i a l 
i n s t i t u t i o n s . 
S o c i e t y a s a c o n t e s t e d s t r u g g l e 
b e t v / e e n g r o u p s w i t h opposed , 
a i m s and p e r s p e c t i v e s . 
I m m a n e n t c o n c e p t i o n o f s o c i e t y 
and t h e s o c i a l r e l a t i o n s h i p : 
men a r e s o c i e t y ; s o c i e t y i s 
t h e e x t e n s i o n o f man , t h e 
i n d w e l l i n g o f man; t h e t r a n s -
s e n d e n c e of s o c i e t y i s 
t a n t a m o u n t t o t h e a l i e n a t i o n 
o f man f rom h i s ov/n s o c i a l 
n a t u r e . 
P o s i t i v e a t t i t u d e t o v / a r d c h a n g e 
(b) Human n a t u r e 
Homo d u p l e x , man h a l f e g o i s t i c 
( s e l f - n a t u r e ) , h a l f a l t r u i s t i c 
( s o c i a l i z e d n a t u r e ) , e v e r i n 
need of r e s t r a i n t s f o r t h e 
c o l l e c t i v e g o o d . 
or 
Tabula r a s a , man e q u a t e d 
with the s o c i a l i z a t i o n 
process 
or 
Homo d a m n a t u s , t h e d i v i s i o n 
in to m o r a l l y s u p e r i o r and 
morally i n f e r i o r men. 
Homo l a b o r a n s , e x i s t e n t i a l m.an 
u l i c cii.^1, x v c . t o r hirr.5 
and society through practical 
and autonomous social action 
c) Values 
The social good: b a l a n c e , s t a -
b i l i ty , a u t h o r i t y , o r d e r , quan-
t i taive growth ("moving 
equilibrium") . 
Freedom as autonomy, change, 
action, qualitative growth. 
(2) MODES OF "SCIENTIFIC" ANALYSIS 
Natural science model: quest for 
general and universal laws and 
Historical model: quest for un-
derstanding (Verstehan) through 
i80 
repeated p a t t e r n s gleaned 
fhrnnah empir ical r e s e a r c h through emp 
St ruc tura l - funct iona l a n a l y s i s 
Multiple c a u s a l i t y ; theory c h a r -
acterized by high l e v e l of 
abstraction, but e m p i r i c a l 
studies marked by low l e v e l 
of genera l iza t ion ( s e p a r a t i o n 
of theory from a p p l i c a t i o n ) . 
Conditions of o b j e c t i v i t y ; accu-
rate correspondence of con-
cepts to f a c t s ; r i g i d s e p a r a t i o n 
of observer and f a c t s observed 
- passive, r ecep t ive theory 
of knowledge. 
Analysis begins with c u l t u r e as 
major determinant of order 
and s t ruc ture and proceeds to 
personality and s o c i a l o r g a n i z -
ation 
Dominant concepts : a h i s t o r i c a l ; 
high level of g e n e r a l i t y ; 
ho l i s t i c ; s u p r a - i n d i v i d u a l 
concepts; ultim.ate 
referent for 
concepts — system needs c o n s i d -
sidered un ive r sa l ly ( i . e . , t he 
functional p r e r e q u i s i t e s of any 
social system) or r e l a t i v -
i s t i c a l l y ( i . e , , p r e s e n t 
maintenence requi rements of 
a par t icu lar s o c i a l system) . 
h i s t o r i c a l a n a l y s i s of unique 
and changing event.'3; p o s s i b l e 
use of i d e a l type of 
g e n e r a l i z a t i o n 
based on h i s t o r i c a l l y s p e c i f i c 
p a t t e r n s . 
Unicau.aality; high or low level 
of theoretical generalization; 
union of theory and practice 
in social research and social 
action. 
Utility in terms of observer's 
interests; objectivity discussed 
in tiie context of subjectivity -
activistic theory of knowledge. 
Analysis begins with organization 
of social activities or 
with growth and maintenance 
needs of man and proceeds to 
culture. 
Historical, dynamic? low level 
of generality and high level 
of historical specificity; 
ult i m?ite 
referent for concepts — 
human needs considered uni-
versally (i,e,, man's species 
nature) or relativistically (de-
mands of particular contenders 
for power); referent often the 
future or an unrealized state 
of affairs. 
3J. ORDER AND CONFLICT THEORIES OF SOCIAL PROBLEMS AND DEVIATION 
JAl Standards for the definition of health and pathology 
Health equated with existing 
values of a postulated society 
(or a dominant group in the 
society), ideological definition 
Health equated with unrealized 
standards (the aspirations of 
subordinate but risinq groups), 
Utopian definition. 
Ib]_ Evaluation of deviant behaviour 
Pathological to the functioning 
of the social system 
Possibly progressive to neces-
sary transformation of existing 
relationships. 
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(c) Ejrplanation of d e v i a t i o n or a^  s o c i a l problem 
A problem of anomie in ade - A problem of s e l f - a l i e n a t i o n , 
quate con t ro l over competing being thv/arted in the r e a l i z a t 
groups in the s o c i a l system; ion of i n d i v i d u a l and group 
d i sequi l ib r ium in the e x i s t i n g g o a l s ; a problerfi of i l l e g -
soc ie ty . i t i m a t e s o c i a l c o n t r o l and 
e x p l o i t a t i o n . 
(d) Implied ameliorative action 
Extension of social control (fur- Rupture of social control; 
ther and more efficient instit- radical transformation of exist-
utionalization of social system ing patterns of interaction; 
values) ; adjustment of indiv- revolutionary change of the 
iduals to system needs; v/ork- social system. 
ing within the system; the 
administrative solution. 
(4) ORDER AND CONFLICT THEORIES AS SOCIALLY SITUATED VOCABULARIES 
Dominant groups: the estab- Subordinate groups aspiring for 
lishment and administrators greater power, 
of the establishment. 
Contemporary representatives: C.W.Mills, nev/ left (SNCC, 
Parsonian and Mertonian SDS, etc.) approaches and 
approach to social problem.s as old left (socialistic and 
a liberal variant of order Communistic), 
models; politically conservative 
approaches. 
Source: Horton (1970) pp.611-613. 
It has been necessary to spend some time discussing 
the two models of social relations. As Horton states, they 
"...represent polar ideal types which are not consistently 
found in the inconsistent ideologies of actual social 
research and political practice. If the models have any 
utility to social scientists, it will be in making more 
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explicit and systematic the usually implicit value 
assumptions which underlie their categories of thinking." 
(p.614). Simmie (1974) has tried to show how the implicit 
values have influenced urban planning, and in particular 
how the "order" or "consensus" model seems to underlie much 
urban planning philosophy. 
It is clear, though, that except to the ideologically 
committed, the distinctions between the two approaches are 
complex and can be made along many different axes. However 
defined, the distinction must im.pinge on the fundamental 
beliefs of urban planners and urban planning even to the 
extent of defining the parameters of social conflict (See 
the argument on subjectivist/objectivist debate in Chapter 
Three). Some consideration has been given to conflicts 
involving urban planners as a social group in Chapter 
Eight. Social/political conflicts underlie most of the 
other conflict areas in this Chapter, as well as the 
approaches to conflict management in Part III. 
9.2.2 Design and Method Conflicts 
Two main areas of.design conflicts can be identified. 
The first is the opposition and tension betv/een "order" and 
"disorder", "randomness" and "regulatiry", "uniqueness" and 
"repetition", and so on, that form the basis of creative 
design approaches to environmental aesthetics. These 
Page 3 83 
concepts and the tensions between them form part of the 
v/orking vocabulary of urban design and architecture, 
tensions which have been articulated and implemented in 
buildings and tov'/nscapes from. Classical Greece to the 
present day. 
The second area is, for the purposes of this study, 
more rewarding. It occurs within the general field of 
planning and design m.ethod. The area of interest is that 
of the design m.ethods that incorporate conflict as an 
integral element in the design process (Batty 1979). 
This is not the place to argue the various definitions 
of "design". Confusion, ambiguity and passion are at least 
as common as they are for the concepts of "planning" (See 
Chapter Five). The literature on design method as a field 
of human endeavour owes a considerable intellectual debt to 
the systems theorists of the 1950's and 1960's, such as 
Churchman, Ackoff and Arnoff (1957), Asimov (1962) , Beer 
(1966), and Von Bertalanffy (1967). It implies a strong 
link between science, planning and design, hov/ever each is 
defined (Jacques and Powell 1981), The concepts used have 
been extended from the engineering field to policy-making 
and other areas incorporating value-complexity and 
ambiguity. In urban design, architecture and urban 
planning, the elements of creativity and intuition have had 
to be incorporated into the concept of design method. 
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Grant (1972) follows Rittel (1972) in dividing design 
methods into "first generation" and "second generation" 
approaches. 
"The first generation of the systems approach and 
the systemic methods of design that relate to the 
systems approach was based on the assumption that 
the design and planning process was decomposable 
into a definitive series of separable stages taking 
place in a functionally related seauence, v/ith one 
step following another in a logical progression." 
(Grant 1972, p.23). 
The second generation, however, is founded on the 
assumption that 
"...the fundam.ental difficulties of design occur 
before the well-defined techniques of the first 
generation become operative, and that for a 
planning problem to be approached usinq the 
techniques of the first generation it would have to 
be prematurely 'tamed' and perhaps im.properlv tam.ed 
in a way that disregarded the interests of some of 
those affected by the decisions involved...The 
second generation in design and planning methods 
views the problem.s of planning as the problems of 
argumentation and the resolution of conflicts of 
view with regard to images of what ouqht to be." 
(p.23). 
Rittel, in an interview, clarifies that second 
generation methods should be organized as an argum.ent, a 
dialectic betv/een solutions and problems, and clients and 
"experts" (Rittel 1972), This is especially so for 
"'wicked problems', or ill-behaved problem.s... with no 
firm definition, no obvious appropriate level at which one 
can feel that he [sic] is not dealing with the symptoms of 
a more fundamental problem, no crucial or ultimate criteria 
for what constitutes a successful solution, and a variety 
of other troublesome characteristics.'- (Grant 1972, p.24). 
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The earlier methods arose from techniques developed by 
organizations such as the United States National 
Aeronautics and Space Administration and the military to 
deal v/ith large, complex problems. In engineering, this 
"systems approach or mission-oriented approach...contrasted 
with the traditional modifying approaches of engineering 
design." (Rittel 1972, p.5). The increasing recognition by 
the built environment design professions, including 
architecture and urban planning, of the complexity of the 
projects with v/hich they dealt led to these methods being 
emulated. 
Thus', the current design m.ethods literature tends to 
consider systems control, design, and planning as virtually 
synonym.ous. (Mcloughlin 1973; Wilson, Rees and Leigh 
1977; and Heath 1982). The extension of systems-based 
methods into the social policy fields grew out of a 
recognition of the deficiencies of current methods by 
policy analysts, as well as the development of m.ethods for 
dealing with "wicked problem.s", "fuzzy sets", 
multi-objective criteria, and so on by design methods 
practitioners. Design is now recognised as a subject of 
study in its own right, within the design professions and 
attention "...is no longer concentrated solely on solving 
design problems, but is also aimed at an understanding of 
the form of the design process itself." (Woolley 1970, 
p.4). 
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Rittel's characterisation of the second generation of 
design m.ethods typifies the wider concerns that now form a 
major part of design method. These include a concern with 
conflict as a methodological foundation and conflict 
management as a focus of attention. The search has 
included the strategic considerations derived from, the 
theory of games (Rapoport 1965; Tedeschi Qr_ al 1973) 
metagames (Hov/ard 1971) , and hypergames (Bennett 1977) . A 
whole range of approaches to complex decision-making have 
been developed (Radford 1977; Carley 1980; and Baehr and 
Wittrock 1981). These approaches, and others like them, 
have tried to capture the realities of the complex 
environment within which decision-making occurs. From the 
point of view of this thesis, their single most important 
characteristic is that they either recognise the importance 
of conflicts in decision-making or they are specifically 
built around the use of conflict. Mult-criteria decision 
analysis and fuzzy set theory fall v/ithin the first 
category, but game theory and Rittel's second generation 
design method fall v/ithin the second. 
All the approaches mentioned could be included within 
this section on conflict in urban planning, or 
alternatively could be discussed within the sections on 
conflict management in urban planning. Except for game 
theory, and the approaches directly related to this 
(especially metagames and hypergames), they have been 
developed mainly as adjuncts to social decision-making in 
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situations of conflicting priorities or interests, and so 
are discussed in Chapter Eleven: "Conflict Management: 
Theory, Methods, and End States." For the sake of 
completeness, game theory is also discussed in Chapter 
Eleven, although it is both a method for understanding 
conflict situations and a method of choosing action to be 
taken in conflict situations ("management" in the broad 
sense used in this study). 
Despite the criticisms levelled at the "holistic" 
approach to social theory, and that approach's reliance on 
aspects of systems theory, many of the 
confl.ict-incorporating approaches to design are also based 
on systems theory, as was mentioned above. They have 
considerable importance for urban planning. 
The links between systems and conflict are drawn with 
great clarity by Rapoport (1974) and Vickers (1972; 1975), 
in both cases using concepts from ecological systems 
theory. 
Rapoport considers man's position as an organism 
interacting with its environment, which includes the 
symbolic elements of the m.an-made environment. To him, 
conflict is "...an important component of the symbolic 
environment." (1974, p.7). He makes the point that if 
groups are to be involved in conflict they must be 
differentiated from the other groups in the conflict. 
"Internally, a conflicting party is a complex organized 
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aggregate of constituent parts" (p.11) which if the 
conflict is to be waged successfully must maintain 
themselves as systems (pp.11-12), He later identifies some 
"systemic" theories of conflict which he contrasts with 
theories of conflict focussing on the individual psyche or 
inherent drives (Chapters 12-15, pp.133-173). The authors 
listed in these "systemic" terms are Hobbes, Kegel and 
Clausewitz (Chapter 12), Marx and Lenin (Chapter 13), and 
Richardson and Kahn (Chapter 14) , To Rapoport, the m.ajor 
aspect of these systemic theories is that the focus of 
attention is processes which are not subject to control by 
individuals, A study of these approaches compels us ",,,to 
consider the 'psychologies' of actors larger than 
individuals, in particular of highly organized social 
'organisms' like States." (1974, p.134). 
The importance of an appreciation of the model being 
used to approach an urban planning problem, and the 
conflicts which arise if there is confusion over the m.odel 
in use, are well illustrated by Sharpe (1973) in his study 
of community conflicts. 
"...much of the conflict had to do with the lack of 
agreement about which process (procedural model) 
was being followed. Simultaneously, people in the 
community perceived that thev were implementing the 
City's Neighbourhood Plan, assisting in a 
design-marketing study as a follow-up to that Plan, 
and participating in a community development 
process proposed by the Division of Community 
Developm.ent, University of Washington. These 
processes were publicly examined a number of times, 
and though concern was often expressed about 
conflict between the procedural models, the 
differences were never resolved."(p.7). 
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Vickers provides tv/o links betv/een ecological systems 
theory and conflict. In his article on the managenient of 
conflict (Vickers 1972) he distinguishes betv/een conflict 
as a decision-maker's dilemma and conflict as hostilities 
which arise when the earlier form of conflict cannot be 
resolved by acceptable means or contained v/ithin acceptable 
limits (pp.126-127). Thus, once conflict passes this 
critical point 
"...it becomes a threat to the system as such, not 
merely to its present state; and thereupon it 
changes both its nature and its oarties, mobilising 
on one side all those who rally to the defence of 
the system, whatever their attitude to the 
particular dispute, and on the other those v/ho 
declare their indifference to the system in so far 
as it impedes their preferred solution or even 
their hostility to it because it does so." (p.127), 
At this point, the system's capacity for sustaining 
itself is overwhelmed. 
Earlier, he claim.ed that, left to themselves, most 
systems fluctuated about a mean, and stabilized as a 
fluctuating pattern about this m.ean (1965, pp,28-29), In 
human systems, human intervention is to regulate the 
relationship at a level more acceptable to those concerned, 
and usually higher than previously: 
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Figure 9,2: System Level and Intervention 
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Vickers noted, however, that human beings become tolerant 
of slowly diminishing returns, and action is often 
initiated only when conditions have fallen below a minimum 
tolerance level; but action usually improves conditions to 
an acceptable level rather than to an optimum level. 
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Figure 9,3_: Actions and Tolerence Level 
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Vickers' second link between ecological systems theory and 
conflict starts by considering the total web of 
interconnections and interactions that constitute a complex 
system, and considers business organizations and 
institutions as socio-technical systems. In these, there 
is a conflict of scale, for "...technological and economic 
factors promote growth to a size which social organization 
finds repugnant." (1975, p.ix). 
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"The sam.e conflict besets the organization of those 
socio-technical systems we call cities. Hov/ to 
organize such a system on a scale large enough to 
deal with the activities that it gene^^ates — with 
its traffic flows, its flov/s of goods and services, 
its flows of information — and yet keep it, 
socially, to a hum.an scale? 
"Today, as the industrial age approaches what the 
auhors [Emery and Trist, 1975] regard as its close, 
these conflicts of scale have risen to a critical 
level. On the one hand, economic organization 
grov/s uncontrollably larger. On the other hand, an 
even fiercer demand arises for stable social 
organization on a scale small enough to be 
satisfying, meaningful and viable; a demand 
expressed by nev/ly self-conscious groups, using 
with a new violence the new methods of coercion 
offered by societies v;hose stability is vulnerable 
as never before. These conflicts of scale are ever 
present to the social ecologist. 
"He is equally aware of conflicts of scale in 
another dimension...the diinension of time." "...he 
becomes aware of the conflict between the fastest 
rate at v/hich m.en and societies can be expected to 
change their responses to or even their 
understanding of their changing milieu, and the 
slowest rate at which that milieu can be expected 
to change." (pp.ix-x). 
In a general systems and values sense, where conflicts 
of interest and priorities, as amongst individual members 
of a group, or amongst groups is present, no real problem 
exists if resources are sufficient for all proposals to be 
implemented, if the proposals themselves do not conflict, 
or where for other reasons no selection process need to be 
applied. Nijkamp (1979) shows that "...a social choice 
problem may include three frictions or conflicts, viz. (a) 
between decision groups and/or interest groups, (b) between 
alternatives and (c) between im.pacts," (p. 70) [Emphasis in 
original] . And furthermore, there are additional problems 
as: "(a) the decision groups (or interest groups) are not 
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always precisely demarcated sets, (b) the alternatives are 
not alv/ays v/ell-defined and (c) the inputs may include many 
intangible and qualitative elements," (p.70) 
These conditions of uncertainty are common in urban 
planning situations, particularly v/here the planning agency 
has to implement a single proposal, using constrained 
resources, and in doing so enhance a poorly defined "public 
interest". In these circumstances, the major problem is 
that of deciding both priorities and acceptability of the 
proposals. 
Rational methods may be used in investigating these 
dicisions, but rationality (in the sense used in game 
theory, of selection of strategies from a set of 
strategies, the outcomes of which are knowable) cannot be 
applied to the action itself. A number of social decision 
aids have been developed, and are briefly mentioned in 
Chapter Eleven below. They, or techniques like them, have 
the potential to act as helpful adjuncts when decisions 
have to be made amongst conflicting priorities, especially 
when they are associated with different interest groups. 
As was explained in Chapter Five, urban planning is 
firmly embedded in the structure of government. Its 
methods, and their limitations, are at least partly a 
function of the legislative constraints under which it 
functions. The impact of the legislative hierarchy is v/ell 
illustrated by Simes (1980) : 
Page 394 
"The City [of Brisbane] contains approximately a 
• quarter of a m.illion separate land parcels and 
although control by one authority is essential in 
the interests of coordination it contains a huge 
variety of land uses of almost every imaginable 
type, it has varying topography and varying 
geography. The Council is not v/holly autonomous in 
law making in that all its Statutes are vetted and 
given force by the Queensland State Governm.ent, 
sometimes with changes that cause added conflict or 
problems."(p.31) . 
Booth (1980) shov/s how the vesting of controls over 
land uses in different bodies v/orking under different 
legislation can create conflicts. He shows hov/, in 
Queensland, there are possible conflicts betv/een the Mining 
Act and the Local Government Act. Section 21A of the 
Mining Act 1968-1979 means that, according to him, "...use 
of any land the subject of a lease for mining purposes.,,is 
deemed to be for a permitted purpose. Local authorities 
can no longer refuse such applications but must oppose them 
in the Mining Vvarden's Court if they consider that the 
granting of a lease would conflict with the orderly 
development of their shire, city, or town."(p.18). Clearly 
conflicts between mining uses and Town Planning Schemes are 
likely. In summary there are m.any areas of conflict in 
method and design which impinge directly on urban planning. 
Conflict must be incorporated into any workeable urban 
planning method. 
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9.3 Conflicts lU Urban Planning 
9.3.1 Resource Conflicts 
The conflict of land uses is widely accepted as the 
most common and visible problem of urban planning. The 
technical-expert role of urban planners (Howe, 1980) 
applies to these problems more than to any others. The 
urban planner as a value-neutral technician is expected to 
be an expert in land use matters and the control of land 
uses (including the control of "conflicting" land uses) 
although his success is not alv/ays apparent (Barr 1978) . 
Thus, reports as far apart in time and location as those of 
the Ministry of Housing and Planning (Great Britain 1951) 
and the Queensland Minister for Local Governm.ent, the Hon. 
R.J. Hinze (1978) both stress this. The British report 
talks of balancing competing land uses v/ithin the context 
of the limited land resources of the British Isles, 
especially where conflicts betv/een urban development and 
agriculture occur. Hinze speaks within the general context 
of the limited financial resources available to 
governments, especially for searching out and accumulating 
basic information required for land use planning. He says; 
"The most common problem which will concern you, as 
planners [speaking to University Regional and Town 
Planning students], will involve development 
proposals which introduce conflicting land uses, or 
proposals which are incompatible v/ith existing land 
uses. The problem, on paper, appears very simple, 
but when viewing a proposal in the light of 
community benefit, you will find that these 
proposals present quite a problem, very often. The 
best example of such a conflict is the extractive 
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industry area." (Hinze 1978, pp.6-7). 
Yet conflicts over resources, an especially the resource of 
land, cannot be divorced from value orientations (Battel 
and Flinn 1978). Three additional examples from the many 
available will illustrate this. 
",.,the Eraser Island experience highlights some of 
the deficiencies in the present situation. The 
Island is divided between two local authorities 
whose particular interests conflict. The interests 
of one are oriented towards tourism and recreation; 
the interests of the other towards industrial 
employment..." (Joint Professional Institutes, 
1977; Draft Submission). 
In this case one single resource v/as approached differently 
by the two local authorities v/hich, coincidently, had 
control over parts of it. The issue here is not the 
divided control but rather the differences of opinion over 
the appropriate value approach to the resource. 
The second example illustrates the point that land as 
a resource has a v/hole package of characteristics. An 
inner city area, such as Brisbane's Spring Hill, offers a 
highly accessible location close to the facilities of the 
central city, v/ell served by public transport, with old 
houses available at relatively cheap rentals, as well as 
houses capable of being 'restored'. As St Ledger (1981) 
shows there is a conflict between the restoration and 
'upgrading' of an inner city area on the one hand and the 
needs of the older residents on the other. The conflict is 
not over the land itself, but over the choice of the best 
use of the attributes of the land and who is to have the 
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use of them. The question of for v.^-ioin v/e are saving cities 
has received attention outside Australia, as would be 
expected (Levy and McGrath 1979). A relatod conflict 
discussed by Jardine (1980) is that betv/een the rights 
enjoyed by owners of historic buildings and the desire for 
the preservation of the historical urban fabric. Again, a 
resource-based conflict is not over the resource itself but 
over the 'best' use of the resource; and different values 
dictate different 'best' uses. 
The third example is that of water. The Moreton 
Region of Queensland is located on a restricted valley 
system served by short rivers running eastv/ard from 
Australia's Great Dividing Range. It is also an area of 
rapid population increase and considerable industrial and 
urban development. Potable v/ater is both in short supply 
and drawn from catchments which are increasingly subject to 
development pressures, with resultant pollution 
(Queensland; Co-ordinator~Generals Departm.ent 1974, 
1975-76; Queensland: Department of Local Government 1975, 
1977; Lee 1982). Control of water catchments raises a 
number of questions which reflect conflicting values: the 
equity of restricting farming activities or residential 
development and the problem of some form of compensation; 
conflicting recreational demands; the reduction of local 
authority autonomy in the interests of the v/ider community 
good; and the conflict of short-term and long-term 
interests. 
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Thus, conflicts over resources are really value 
conflicts over the allocation of the resource, or the best 
use of the resource. This applies at all levels, from 
housing as a resource (Marcuse 1978), land for agriculture 
(Berry and Plaut 1978) , sites and even abstract "resources" 
such as equity and justice (Stretton 1976), In emphasising 
this the thesis follov/s Vickers (1965) . He shov/s that the 
abstraction of the "purpose-ridden" m.an is invalid, for the 
objects of human desires and aversions are not objects but 
relations. "The goals v/e seek are changes in our relations 
or in our opportunities for relating; but the bulk of our 
activity consists of relating itself." (p.33). In other 
v/ords, resources are desired (or disliked) because of their 
potential to change our relationships to other people and 
to other resources, not for the sake of the resource per 
se. 
The separation betv«/een material things and values 
placed on them, has been made by many commentators, but one 
who has special interest here is Max Weber. In his 
discussion on the protestant ethic (Weber 1958) he covers, 
amongst other things, asceticism and the spirit of 
capitalism. The Puritanical approach to goods and the 
enjoyment of resources, is described as follows: 
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"Man is only the trustee of the goods which have 
come to him through God's grace. He must, like the 
servant in the parable, give an account of every 
penny entrusted to him, and it is at least 
hazardous to spend any of it for a purpose which 
does not serve the glory of God but only one's own 
enjoyment." (Weber 1958, p.170). 
In this case the value placed on material things, 
including material resources, is based on a view of the 
value of the relationship between man and God. 
In taking a value-based approach to resources it is 
felt that the "conflicts" identified by urban planners 
between incompatible land uses are not in fact conflicts, 
unless human values become involved. Thus, an industry 
which belches out huge volumes of soot and smoke is 
incompatible with a delicate electronics industry, because 
of the manufacturing problems the one creates for the 
other. A conflict arises between two sets of values (and 
so people) when one feels that the best use for that land, 
or locality, is one industry so that the other must 
reasonably be excluded. 
The conflicts over resources are miore severe when the 
resource is in limited supply, either naturally or through 
control of access or distribution by a group of people such 
as urban planners, but widely desired. Severe conflicts 
can also arise where the use of the resource for one 
activity precludes its use for others, for not all 
resource-using activities are incompatible. Multiple 
occupation of a site is possible, for example. 
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Stretton (1976) discusses at some length the 
relationship betv/een resources and social goals and values. 
He raises a number of issues of importance to urban 
planners. He stresses the possible conflicts between 
values v/hich impinge on resource distribution, particularly 
where inequalities are involved; "Even if they are not 
necessary, conflicts between equality and freedom are 
certainly possible. Equalities can always be ill-designed, 
or enforced by oppressive methods. " (p. 182) . He shov/s that 
these conflicts clearly relate to resources: 
"...there are resource policies which have to 
gamble on chances of technological 
progress...Should people go humgry in order to 
conserve 'irreolaceable' resources which may turn 
out to be replaceable after all? Conflict 
multiplies conflict, as technical uncertainties 
confuse the political competition of conflicting 
interests and ideologies."(pp.286-287). 
Methods of resolving resource conflicts revolve around 
the identification of incompatibilities (e.g. by the use 
of a compatibility matrix: See Roberts 1974) and the 
allocation of priorities under some system of determining 
best use. These allocation mechanisms include methods of 
combining values from multiple sources, such as 
multi-criteria analysis (See Chapter Eleven). 
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9.4 Conflicts TKPCl^ J'GH Urban Rlejin_in2. 
The conflicts discussed in tnis section are those 
v/hich arise through the fact that urban planning has taken 
place, or through the approaches or procedures used in 
urban planning. 
Three such areas v/ere identified in the typology, but 
two Chapters have already been devoted to these: Chapter 
Seven to Organizational Conflict and Chapter Eight to 
Professional Conflict. This section thus covers only 
conflicts arising through the use of urban planning tools 
and techniques. 
Vickers (1972) provides a useful foundation on V'/hich 
to build this discussion. He shows that there are three 
kinds of constraint v/hich can lead to conflict. The first 
is "logistical" (that which we "can and cannot do"). There 
are limits to the resources available, or rather a scarcity 
which results from the relationship betv/een resources and 
aspirations. Even if resources are increased in line with 
aspirations time and attention remain limited, so that the 
potential for choice-based conflicts will remain, and even 
increase. The second type of constraint is "authority" 
(that which we "must and must not do") . Here the 
constraint results from, collective choice, expectations, 
and pressures for compliance. In resolving conflict, 
authority escalates the level of tensions between it and 
those who are subject to it. The third type of constraint 
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is that v/ithin "the individual personality syste.m" (that 
which v/e "ought and ought not do"). 
Urban planning, through land use zoning and other 
control mechanisms, reduces the availability of the 
resource of land (a logistical constraint). On the other 
hand, it may raise expectations by identifying goals v/hich 
raise aspirations concerning tlie quality of life. Urban 
planning, by requiring consideration of applications for 
land development and needing time to evaluate these 
applications reduces the resource of time available and so 
exacerbates the potential for logistical conflict (See 
James 1982). Most urban planners would argue that, within 
limits, the increased potential for conflict is necessary, 
if not altogether desirable (Brannock 1982). 
Considerations of authority are implied in the 
legitimate constraints on resources considered above. 
Constraints on resources cannot be imposed unless by 
legitimate authority, or by illegitimate use of povv'er. 
Yet in urban planning authority is not homogeneous. 
The structuring of decision-making authority may in fact be 
a cause of conflict. Hammersley's evaluation of the 
British Strategic Planning system (1981) indicates clearly 
at least tv/o sources of conflict through urban planning, 
the first being conflicts v/hich arise because the potential 
for other types of conflict (e.g. political conflict) have 
not been adequately recognised, the second being the 
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conflicts v/hich may arise through the division of 
decision-making authority, Ham.mersley shov/s that the 
Counties, in general, sought compliance by the Districts 
with the Counties' overall strategies, v/hilst the Districts 
wanted overall strategies to reflect their local needs and 
aspirations. Flynn (1981) reports a m.ore detailed 
empirical study of the same phenom.enon, though in his 
example various conflict management techniques were 
employed at the County level to develop compliance by the 
Districts. 
In general, the creation of a higher order level of 
decision-making to coordinate disparate and possibly 
conflicting interests at a lower level m.ay lead to 
additional conflicts. This happens even outside the 
capitalist bloc, as in the East German (and Austrian) case 
discussed by Berentsen (1981). The problem is exacerbated 
if the power relationships and jurisdictional boundaries 
are unclear. This is also the case where ad^  hoc bodies are 
created to handle a specific problem v%'hich is already at 
least partially the responsibility of existing bodies 
(e.g., the Darwin Reconstruction Commission, the Northern 
Territory Administration and other Federal Departments, and 
the Corporation of the City of Darwin working in the 
aftermath of Cyclone Tracy in 1974/5. The Darwin situation 
was confused even further by the intervention of the Cities 
Commission, with longer-term objectives than any of the 
other three. (See Australia: Cities Commission 
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1975a,1975b; Niland 1977; Todd 1978a,1978b; and the 
material in Appendix A.4). 
Other areas of conflict arise through the fact that 
urban planning operates at different levels, a 
characteristic which is linked, also, to goal conflicts. 
Hanning (1982), an engineer discussing the engineer's role 
in local government planning, claims domain that urban 
planning would see as its own. His identification of areas 
of conflict is thus particularly relevant. The areas of 
greatest interest here are (a) "...betv/een the forward, 
planning process and the inflexible administrative 
structure which does not allow alternatives to be 
considered..." and (b) "..,between innovation and 
efficiency within the structure of an organisation v/here 
the basic premise of the organisation 'invariably allows 
efficiency to dominate the conflict',"(p,36), These 
conflicts are inherent in the v/ay urban planning is carried 
out and administered. There is a strong link betv/een this 
type of conflict and that related to organizations in 
Chapter Seven, 
The fact that urban planning methods are used within 
the political framev^ /ork of government is also a potential 
source of conflict. Strategic planning, as a method of 
setting wide, long-terra goals, and setting out means of 
achieving them, is not free from this difficulty. Reynolds 
(1981) notes that strategic planning can face serious 
difficulties in that "...the objectives of the Strategic 
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Plan may become issues at election time and this can hinder 
the planning process. However, provided that care is tal'vcn 
in selecting the objectives and the v.^ays in which these 
objectives are to be achieved then the possibility of 
political conflict over them v/ill be m.inimised but not 
eliminated."(p.52) . 
Even v/hen a regional planning and coordinating body is 
created this m.ay bring to light conflicts which v/ere not 
earlier manifest. Watt (1982) describes the situation of 
the Southland United Council in New Zealand as a regional 
planning and coordination body. It had better links to 
outside bodies because of its tasks and its scale than did 
other bodies in the region. 
"V7hile the United Council has succeeded in putting 
across a unified front to those outside the region, 
there is still infighting amongst its constituent 
regional authorities and a reluctance to use the 
United Council to solve these problems. There is 
still suspicion of the United Council by local 
authorities other than the Administering Authority 
-- the executive officers of one local authority in 
particular actively try to demean the work of the 
United Council and have no conception of what a 
'regional issue' is. 
"Other organisations (like the very strong local 
branch of the Federated Farmers) refuse to 
acknowledge the potential usefulness of the United 
Council and regional planning. Other ad hoc local 
authorities see the United Council as a threat to 
their own regional aspirations (e.g.. Southland 
Harbour Board)."(p.13) . 
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9.5 Conflict OVER Urban Planninq 
The typology developed in Chapter Six considered 
social, individual, and nation-state conflicts v/ithin this 
general heading; but the literature on urban planning 
conflict tends to consider social and political conflicts 
almost interchangably. It would have been both difficult 
and repetitive to distinguish the contributions of the 
literature to each and to discuss them in separate 
sections. Thus, both social and political conflicts were 
considered in section 9.2 above; and this section will 
deal only with individual and nation-state conflicts, 
9,5,1 Individual Conflict 
Urban planners are individuals and suffer the same 
individual conflicts as other human beings. Likewise 
confict can have the same stimulation to individual effort 
as applies to other individuals (Bell 1977), 
The place of conflict in the individual's nature, 
where the person is seen as a member of the species homo 
sapiens, was discussed in some depth in Chapter Three. In 
that Chapter it v/as shown that conflict-based behaviour is 
part of the normal range of human activity as an element in 
an "open instinct": some conflictful and aggressive 
"drives" exist in all of us; but this instinct is "open" 
m that it can be modified or suppressed by conscious 
effort or by environmental circumstances. 
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The total field of individual, or psychological, 
conflict is far too extensive to be considered in detail 
here ( But see Nye 1973), A detailed investigation is also 
unlikely to add much that has not already been considered 
to the understanding of urban planning conflict, Deutsch 
intimates something of the range of intrapersonal conflict 
as follov/s: 
"The pervasive character of intrapsychic conflict 
is indicated in the distinguished roster of 
psychological theorists v/ho have concerned 
themselves v/ith it, A partial listing would 
include Freud and all the other psychoanalytically 
oriented theorists, as Pavlov, Lev/in, Hull, 
Guthrie, Miller, Brown, Heider, Festinger, and 
other various decision-theorists," (1971 p.41). 
One point which must be made, hov/ever, is the possible 
impact of urban planning as an activity v/ith certain 
objectives and underlying ideology on individual 
development, Geike (1978) claims that the growth economy 
philosophy, actively embraced by many urban planners though 
not created by them, is in conflict v/ith human welfare. 
The drive for extra productivity, affluence and status 
based on material things, which as aided and abetted by 
urban.planners, leads to ",,.competitive striving and 
individualistic and achievement-oriented behaviour which is 
initnical to m.ental health. " (p. 18) . Her opinion lies close 
to the "tension theorist" approach rejected in the section 
on social conflicts and does not consider the possible 
beneficial results of "competitive striving" and conflict. 
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Intrapersonal conflict has been linked with a number 
of larger-scale social behaviours, though the links are not 
always clear nor universally cigreed upon. Katz, for 
example, identifies "six related areas of current and 
needed psychological research..,in the field of 
international relations." (1971, p.81). These are: 
"(1) the differing strategies of dealing with group 
conflict and the effects of these strategies upon 
conflict resolution -- the area of social action; 
(2) the basis of aggression and violence in the 
individual personality -- the individual 
motivational approach; (3) national imagery, the 
image people hold of other countries as well as 
their own country ~- the area of cognitive 
structures; (4) the role of public opinion in the 
outbreak of v/ar and the role of public opinion with 
respect to disarmament and nuclear warfare -- the 
social process approach; (5) the psychological 
basis of national sovereignty and national 
involvement — the area of social structure; (6) 
the social and psychological conditions conducive 
to the development of international structures — 
additional social structural considerations." 
(1971, p.81) 
He adds to the six, the "basic issue of peaceful 
coexistence and its psychological assumptions", (p.86) 
especially where there are ideological conflicts. Each of 
Katz's seven areas can easily be modified slightly to refer 
to conflict in general, or to urban planning conflict. 
Thus, area (1), social action, can be relevant to any area 
of group conflict; and area (5), social structure, can be 
linked with spatial considerations of sovereignty, 
including privacy and "territoriality" (Ardrey 1969) and 
"defensible space" (Newmann 1973). Finighan's (1979) study 
in Melbourne illustrates the importance of privacy in the 
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residential environment, and that this privacy is "related 
to the effects and influences coming from outside the 
dwelling." (p.14). As v/as discussed in Chapter Three, 
there is some credibility in the ideas associated 
psychologically with spatial sovereignty at the individual 
and group level, though not to the extent claimed by Ardrey 
and Nevmann. For spatially oriented disciplines such as 
urban planning, one can expect the link betv/een conflict 
and spatial sovereignty to be im.portant. 
The discussion by Brown (1971) on the principles of 
intrapersonal conflict has some relevance. His 
"fundamental paradigm to which all intrapersonal conflicts 
can perhaps be reduced" (p.88) is illustrated below. 
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Figure 9.4: The Stimulus Complex 
.-^ 
Rl 
Here, S is a "stimulus complex capable of arousing two 
tendencies (Tl and T2) to perform antagonistic responses 
(Rl and R2) . " (p.88). Brown classifies intrapersonal 
conflicts into three major groups — (1) spatial conflicts, 
(2) discrimination-induced conflictSf and (3) temporal 
conflicts — and claim.s that all three are, in essence, 
simply three different techniques for manipulating the 
stimulus complex in the simple paradigm. Clearly all three 
types of conflict face individual urban planners, as m.uch 
as they face other individuals. In this there will also be 
overlap with the organizational role conflicts discussed in 
Chapter Eight. A descrimination-induced conflict may 
result from conflicting role sendings on the behaviour 
appropriate for a particular urban planning situation. 
In general, the importance of the individual level 
approach to urban planning conflict is that, "W^ ars begin in 
the minds of men" (the UNESCO Charter), and that too is 
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where urban planning conflicts start,, for better or for 
v/orse. 
9.5.2 Nation-State 
International conflict is something that affects urban 
planners as it affects all citizens of nation-states. In 
addition though, it is also a possible source of crises of 
professional ethics. For example, the involvement of the 
United States in the Indo-China War raised the issue of the 
involvement of urban planners from the United States 
working in Vietnam and in other v/ays being seen to give 
tacit support to either one side of the battle or to the 
war as a whole (Concerned Architects and Planners JJCLh 
1972). A similar crisis faces professional urban planners 
from outside that country v/orking in the Republic of South 
Africa, or in Amin's Uganda, or in other such situations. 
Professional competence and ideologies are tested each 
time an urban planner works in a nation-state different 
from his own (see, for example, the grov/ing literature on 
international comparisons of urban planning 
systems(e.g.,Faludi and Hamnett 1975), and the reports of 
consultants working in foreign countries). 
The different ideologies associated with different 
nation-states, partly as a result of their historical 
development, was alluded to in Chapter Five. 
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Many of the conceptual approaches to conflict and 
conflict management derive from concerns about 
international conflicts (Schelling 1960; Boulding 1962; 
Dougherty and Pfaltzgraff 1971; Rapoport 1974; and 
Mitchell 1981). War is the largest scale and most 
destructive form, of conflict, so considerable attention has 
been given by humanity and indi.viduals to its prevention or 
elimination. These considerations apply conceptually to 
urban planning conflicts, insofar as there are similarities 
in the conflict mechanisms in both arenas. Most discussion 
of these mechanisms occurred in Chapter Three, and so will 
not be repeated here. In addition, there are only limited 
specific points of overlap betv/een international conflict 
and urban planning, although one such area is that of 
concern with resource distribution. For these reasons, 
this field is not considered further in this Chapter. 
International conflict management is given a great deal of 
attention in Chapter Eleven, however, in looking at 
conflict management mechanisms. 
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CHAPTER TEN 
OVERVIEW: 
TOWARD A MODEL OF URBAN PLANNING CONFLICT 
As urban planning is so closely tied to the sphere of 
activity of government legitiiaacy is crucial, as it is for 
government itself. Urban planning claims legitimacy both 
through its attention to the public interest and through 
its attachment to government (Rein, 1969), 
A model of urban planning conflict thus must address 
the question of legitimacy, Ts is that the current 
"crisis" of legitimacy applies both at the level of the 
State as the governing agency (Habermas 1975) and at the 
level of the various agencies of the State (including most 
urban planning, but this thesis deals only v/ith the 
question at the second, lower level. In conflict-related 
terms, the question of leqitimacy needs to be approached in 
two v/ays. 
Firstly, there is the issue of the social context of 
the conflict and of urban planning action. Urban planning 
occurs within a societal context. It is concerned with 
taking action to better human conditions. Urban planners, 
thus, can either cons'der the current social context as 
part of the problem which needs need changing or as a 
context within which other problems can be tackled. 
Mitchell's "objectivists" see conflict as an integral and 
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unavoidable part of the social structure. (1981), The 
classical objectivists are the Marxists, who see social 
conflict as a structural condition of the economic 
contradictions of the capitalist mode of production so that 
social conflicts cannot be modified in any substantial v/ay 
(except to be exacerbated) without a fundamental change in 
the relationship betv/een capital and labour. In other 
words, to change conflict relations, society itself must 
first be changed fundamentally. 
The alternative approach is to work v/ithin the current 
social and political structure, either accepting its basic 
values and making changes at the margin, or else working 
towards structural changes over a period of time though 
still accepting many basic values. 
As will by now be obvious, this study accepts the 
current socio-political context of m.ixed-econom.y capitalism 
as exists in Australia at the present, though not without 
substantial reservations about its standards of social 
justice. The reason for doing so stems from the importance 
placed in the thesis on the reciprocal links between theory 
and practice. On the one hand practical implem.entation 
without an adequate grounding in theory is potentially 
dangerous. On the other hand theory v/hich is not capable 
of directing action to im.orove social and physical 
conditions is deficient. 
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As has already been made clear it is essential that 
social theory deal adequately with conflict; yet the 
conflict theories discussed in this thesis all have 
substantial theoretical shortcomings. Although the various 
theories are, at the higher level of abstraction, 
incompatible, in the middle-range there are areas of 
agreement, (See Chapters Three and Nine). Thus the study 
remains uncommitted to any overarching conflict theory but 
finds substantial theoretical assistance for urban planning 
in this middle ground. 
Given this orientation it is possible to accept the 
current socio-political structure as a framev/ork, albeit 
one which needs some modification. This im.plies im.puting 
some degree of legitimacy to current urban planning agents. 
It would also allov/ one to work toward a model of urban 
planning conflict at this middle level. 
Secondly, there is the question of the legitimacy of 
the conflict actions themselves. Although no society 
tolerates all levels and forms of conflict, conflict is 
continuous and ubiquitous in society, so the norms of every 
society specify or admit that some conflict is possible. 
Further, som.e conflicts'or conflicts within specified and 
accepted limits may be considered legitimate. (Himes 1980, 
pp.18-21). 
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If som.e forms of conflict ar considered legitim.ate, as 
is in fact the case when urban planning conflicts are 
considered, then the major part of conflict management will 
be the manipulation of the relationships betv/een legitimate 
and nonlegitimate conflict. Himes, in discussing conflict 
management strategies, deals with the prevention, 
suppression and resolution of social conflicts. Prevention 
is defined as "...a series of calculated actions by an 
individual or collective actor to mitigate or remove the 
causal factors and processes that are leading a social 
system toward the transformation of an existing pattern of 
legitimate struggle into a form of nonlegitim.ate conflict." 
(1980, p.190). To him, resolution of conflict applies from 
a condition where a fully developed nonlegitimate conflict 
is in existence; and resolution means "...terminating such 
a nonlegitimatee conflict by techniques of social 
interaction and restorinq relations between the contending 
actors to a level of legitimacy..." (p.325). 
The distinction is thus betv/een legitimate conflict 
and nonlegitimate conflict rather than between non-conflict 
and conflict. This important distinction must be made in 
any model of urban planning conflict. 
The ubiquity importance and potential benefits of 
urban planning conflict have been demonstrated in previous 
Chapters, as have been their dangers and potential 
destructiveness. Urban planning conflicts are certainly 
known to exist and are commonly tolerated. A model of 
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urban planning conflict m.ust thus consider this and must 
allow conflict management to manipulate the relations 
between legitimate and nonlegitimate conflicts. 
Thus, a model of urban planning conflict must: 
(1) relate to a wider societal context, 
(2) relate middle range theory to practice, and 
(3) distinguish legitimate from nonlegitimate conflict. 
The first step tov/ard such a model is provided by the 
typology developed in Chapter Six. The main areas of the 
typology can be regrouped in the light of the discussion 
above. 
At the most abstract level are the conflicts of 
interest, goals and policies v/hich underlie all conflicts, 
as well as the elements of the urban planning conflict 
environment. In the middle-range are conflicts of^  urban 
planning, forming a link between the upper level and the 
third level. This third level consists of conflicts 
through and ijn urban planning, i.e., at the level of 
practice. 
Thus the model must incorporate the urban planning 
conflict environment, the rest of the urban planning 
process, interests and values and must incorporate urban 
planning practice. 
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A further step tov/ards such a model is that proposed 
by Mutunyagan (1981) . His study focuses on 
incompatibilities arising from multijurisdictional 
management of environmental resources and so is relevant to 
this thesis. His "elements of conflict analysis" include 
the source, origin, parties, duration, form, intensity, 
manageability, terminability and environment of the 
conflict (pp.289-291). His model is similar to, but 
simpler than. Figure 3.4 in Chapter Three and does not 
consider the sam.e range of dimensions of conflict as does 
this thesis. 
The model in Figure 3.4 can now be modified to 
incorporate the elements important to urban planning 
conflict. Figure 10.1 below shows this modified model of 
the urban planning conflict process. 
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CHAPTER ELEVEN 
CONFLICT MANAGEMENT OVERVIEW: 
THEORY, xMETHODS, AND END STATES, 
Chapter Five showed that urban planners have a direct 
influence on only part of the total urban planning process. 
The two stages where their direct influence is the weakest 
are those of decision-taking and implementation. It is 
precisely at these stages that conflict is the most 
visible. It is here that latent conflict is the most 
likely to become manifest for it is here that action, often 
irreversible, is taken and resources committed. Urban 
conflict m.anagement, therefore, will have to consider the 
urban planner as either one of the m.inor agents involved in 
the process, or take a considerably extended viev</ of the 
potential role of the urban planner. In this study, an 
extended role is accepted. 
Action taken in regard to conflict falls v/ithin the 
general category of planned change, including the 
organization-based conflict and change which can be applied 
to urban planning itself (Argyris and Schon 1978). A brief 
review of strategies for effecting changes in human systems 
would be beneficial. 
Three types or groups of strategies can be identified 
(Chin and Benne 1976) : 
1. Empirical-rational strategies ("...probably the most 
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frequently employed by men of knov-zledge in An^ arica and 
VJestern Europe. . . " (p. 23) ) - "One fundamental assumption 
underlyinq these strategies is that men are rational. 
Another assumption is that men will follow their rational 
self-interest once this is revealed to them."(p,23), Thus, 
if the change agent constructs or identifies a desirable 
situation which coincides with the self-interest of the 
party in question, he will assume that the party will adopt 
the proposal and the required change, if both can 
rationally be demonstrated and if it can be shov/n by the 
proposer that the party will gain from the change. 
2. Normafive-reeducative strategies. These do not deny 
human rationality and intelligence but they do assume that 
patterns of action and practice are 
"...supported by socio-cultural norms and 
commitments on the part of individuals to these 
norms. Socio-cultural norms are supported by the 
attitude and value systems of individuals — 
normative outlooks which undergird their 
commitments. Change in a pattern of Practice or 
action...will occur only as the persons involved 
are brought to change their norm.ative orientations 
to old patterns and develop commitments to new 
ones. And changes in normative orientations 
involve changes in attitudes, values, skills, and 
significant relationships, not just changes in 
knowledge, information, or intellectual rationales 
for action and practice." (Chin and Benne 1976, 
p.23). 
3. Power-coercive strategies. These rely on 
"...the application of power in some form, 
political or otherv/ise. The influence process 
involved is basically that of compliance of those 
with less power to the plans, directions, and 
leadership of those with greater power. Often the 
power to be applied is legitimate power or 
authority. Thus the strategy may involve getting 
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the authority, of law or administrative policy 
behind the change to be effected. Some pov/er 
strategies may appeal less to the use of 
authoritative power to effect change than to the 
massing of coercive power, legitimate: or not" (Chin 
and Benne 1976, pp.23-24) . (1) 
This three-part categorization has useful insights for 
urban planning conflict m.anagement. Firstly, it draws 
attention to the importance of assumptions about human 
nature for the choice of effective change strategies and 
the links from these to the relationship of man to society 
and from there to relationships within society (especially 
v/here these have been formalised into a legitimate 
political process). 
Secondly, it implies that the obverse of change --
stability and strategies to maintain stability -- need to 
be considered (see, for exam.ple, Schon's concept of 
"dynamic conservatism", 1971, Chapter 2). 
Thirdly, the element of rationality and rational 
persuasion is central to only one of the groups of 
strategies, implying that change and resistance to change 
may both be irrational (though still usually functional). 
(1) In a footnote, the authors note that they do not 
differentiate strategies according to the size of the 
target of change. They assume similarities in the 
process of changing individuals, small groups, 
organizations, communities, and cultures. They also do 
not focus on differences v/ithin the systems being 
changed. They place stress on processes affecting the 
individual, "...as many changes in communities or 
organizations start v/ith an individual or small 
leadership group." (p.24) 
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Fourthly, self-interest is also central to only one of 
the groups of strategies, particularly the self-interest of 
the unit undergoing change. At least two of the groups of 
strategies refer to the self-interest of the change agent 
however. 
Fifthly, the choice of strategy for implementing 
change implies a decision that change is desirable, 
presumably because existing or possible future conditions 
are considered undesirable. 
There are strong parallels between some aspects of the 
m.anagement of change in urban planning and the management 
of change in public administration, not least because of 
the link betv/een urban planning and urban governance. The 
parallels are illuminating, VJilenski (1980) deals with the 
problems of iiTiplementing reforms in public administration, 
but criticises the assertion by Caiden (1976) that 
implementation is the "Achilles heel" of administrative 
reform, Wilenski states that "...implementation cannot be 
separated out as one aspect of reform — without 
implementation there is no reform. There is no such thing 
as a 'good' reform plan which failed because of obstacles 
to its implementation, because it is those obstacles which 
are the whole object of reform and the reason why it was 
necessary in the first place." (1980, p.72). He goes on to 
show that unless there are vested interests in the success 
of the reform, little is likely to be done, and conflicts 
with existing interests are likely. " 'Smooth' 
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implementation of a reform v/ith little conflict v/ould lead 
one to suspect that little real reform is taking place." 
(p.72) . 
Similarly urban planning is concerned with change and 
reform of currently inadequate social and physical 
environments. Resistance to change from, vested interests 
is likely, so conflict is likely to arise over 
implementation. Sim.ilarly, implementation cannot be 
separated out as but one isolated aspect of urban planning 
and change strategies. 
In treating conflict management as a form of 
deliberate change the problem of the value placed on 
conflict, and conversely the value placed on its removal, 
needs to be addressed, Boulding (1962) raises the question 
of whether there is, in fact, an optimum amount of 
conflict: i.e. that conflict evaluation has two aspects, 
the quantitative (is there too much or too little?) and 
qualitative (is it the right or wrong type?)(p.306), 
Deutsch (1971) raises the same evaluation difficulty. 
The central issue to him. is that 
"...conflict is potentially of personal and social 
value. Conflict is a pervasive and inevitable 
aspect of life. Its pervasiveness suggests that 
conflict is not necessarily destructive or lacking 
in pleasure. Conflict has many positive functions. 
It prevents stagnation, it stimulates interest and 
curiosity, it is the m.edium through which problem.s 
can be aired and solutions arrived at; it is the 
root of personal and social change. Moreover, 
conflict is often part of the process of testing 
and assessing oneself and, as such, may be highl.y 
enjoyable as one experiences the pleasures of the 
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full and active use of one's capacities"(p.38). 
Deutsch notes that other positive functions exist, yet 
in many psychological theories it is treated as a villian. 
He gives as examples Gestalt Theory ("...with its emphasis 
on good form") , Psychoanalytic Theory (v/ith its emphasis on 
the "pleasure principle"). Field Theory (which stresses 
tension reduction) and Dissonance Theory (with its 
preoccupation with dissonance reduction). He feels that 
these 
"...seem to suggest that the psychological Utopia 
would be a conflict-free existence. Yet it is 
apparent that most of us seek out conflict in 
competitive sports and games, or by going to the 
theatre or reading a novel, or by attending to the 
nev/s, 'or in the teasing interplay in intimate 
encounters, or in our intellectual work. 
Fortunately none of us have to face the prospect of 
a conflict-free existence. It cannot be elirriinated 
nor even suppressed for long" (p.38) 
To Deutsch the problem is not how to eliminate 
conflict but how to make it productive, or minimally, how 
to prevent it being destructive. He makes it clear he is 
t discussing zero-sum (or "pure") conflicts, where there 
St be a victor and a loser, but is concerned v/ith 
"impure" or m.ixed motive (com.petition plus cooperation) 
situations where the possibilities are that both may lose, 
or both may gain or one may gain what the other loses. 
In organizational and social systems terms. Stern 
(1976) notes that 
no 
mu 
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"For any given socioeconomic system, some degree of 
conflict may be highly functional for the long term 
viability of the system. At some point, excessive 
conflict becomes dysfunctional and produces adverse 
effects on the system. Conflict should not be treated 
as all good or all bad." (p.369). 
Thus the choice of conflict management strategy will 
depend upon the value placed on conflict. Even more 
fundamental, however, is the recognition that conflicts 
actually exist. The classical rational comprehensive 
approach to urban planning is an example of a method which 
recognised some areas of conflict (such as those betv/een 
land uses) but had a strong though often unrecognised 
assumption of underlying societal and political value 
agreement (which was applied to much larger scale issues 
such as general policies for the allocation of land 
uses) (Simmie 1974) . 
"It may be that the classical planning process can 
only be applied successfully in communities with 
relatively stable social and political 
relationships. As this study suggests, in 
com.munities where conflict is almost omni-present, 
the classical model does not necessarily serve as a 
means of conflict resolution. In fact, it could be 
argued that the classical model with its focus on 
consensus may result in conflict avoidance. And 
conflicts do not diminish simply because they are 
avoided. This is not to suggest that consensus is 
not a desirable goal, but the way to achieve 
consensus may first require direct attention to 
conflict regulation" (Sharpe 1973, pp,221-222), 
The rational comprehensive approach to urban planning 
thus recognised some forms of urban planning conflict, but 
not others. Recognition that opposition to urban planning 
proposals is common (as v/ould be expected when change is 
proposed) will at the very least mean the incorporation of 
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the costs of lik-ely conflicts over proposals into the 
benefit-cost calculations of programme feasibility (See 
Mumphrey e_t aj_ 1971a, 1971b), It is also a first stop 
towards an approach to conflict management, 
Utopian approaches, which have had considerable 
influence in urban planning, also tend to be 
conflict-avoiding mechanisms. If Bernard's (1981) three 
areas of conflict -- in human nature, in existing society, 
and in the ideal society — are applied, Utopian approaches 
generally recognise conflict in existing society, but avoid 
confronting this by espousing a conflict-free or 
conflict-reduced ideal place. 
Comprehensive planning and utopianism can be grouped 
together as conflict avoiding mechanisms. They anticipate 
creating conditions which will as least minimize, if not 
prevent, future conflict. But in both cases the costs of 
conflict avoidance are enormous: comprehensive planning in 
terras of information and control, utopianism in terms of 
major shifts in social values and behaviour. 
•Boulding (1962) notes that conflict avoidance is the 
commonest but least visible m.ethod of ending conflicts once 
these have started: parties remove themselves from one 
another, and the conflict ceases from lack of contact. He 
gives 'conquest" as the most extreme form of avoidance, 
noting that avoidance can be symmetrical (both parties 
remove themselves) or asymmetrical, with either one party 
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removing itself,- or one forcibly removing the otlier 
(p.309) . 
Some forms of conflict, such as those over limited 
resources, can be avoided by increasing the supply of the 
resource or by making a substitute available. 
Conflict avoidance, or conflict evasion, is one of 
three possible reaction?^ to perceived conflict identified 
by Dorow (1981). 
Figure 11.1; Conflict Handling. 
Reactions to 
.perceived conflict 
Conflict 
evasion 
Conflict handling 
I 
I 
Conflict 
suppression 
Conflict 
regulation 
Source: Dorow (1981) Figure 1, p,682. 
•Dorow's categories imply a reduction of conflict v/hen 
it is "handled", but potentially it can also be "handled" 
by being maintained or deepened. One's approach to 
conflict management will reflect one's attitude to conflict 
itself, in addition to one's beliefs concerning the 
relationship between conflict and other social goals. 
Those who see conflict as a powerful positive social force 
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will clearly wish to deepen conflicts. Those v.-hc see 
conflict as an unfortunate but necessary step to a better 
society will benave likev-zise. 
All four approaches — evasion, suppression, 
deepening, and regulation — come under the general heading 
of conflict management, as do ignoring conflict and 
resolving it. 
In the same way that there is terminological confusion 
over the definition of conflict there is confusion over the 
meanings of conflict management, regulation and resolution, 
as well as confusion over the related procedures and end 
results. 
In this investigation, "conflict management" is 
understood as the broadest of the three general terms. It 
encompasses all methods of handling conflict, "Conflict 
regulation" is understood as a process or processes of 
directing and controlling conflict so that it is kept 
within acceptable qualitative and quantitative bounds. 
Conflict regulation does not generally include the ending 
of the conflict. "Conflict resolution" is understood as a 
process or processes for ending conflict. This usage 
differs from Boulding, who states that "...out of the many 
ways of ending conflicts, it may not always be clear vi/hich 
deserve the reward of being called resolution" (1962, 
p.308). Both Boulding and Fisher (1970) reserve 
"resolution" for "...agreement regarding basic issues which 
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thus terminates the conflict in a self perpetuating 
manner." (Fisher 1970, p.80). They do not class conflict 
avoidance or conquest as resolution; in the sense in v/hich 
the terra is used here, both would be considered processes 
of conflict resolution. Clearly, the "ending" of conflict 
refers to the particular conflict episode. Manifest 
conflict may be resolved without ending any underlying 
latent conflicts; one conflict episode may be ended, but 
the ending of it m.ay contain the seeds of a new conflict. 
Termination of conflict "in a self perpetuating manner" is 
not com.mon and exists more as a desirable end than as an 
achievement, especially where classes of party (such as 
land, uses) are involved. For this reason, 'resolution' 
here refers merely.to the ending of a conflict episode. It 
might be possible to reserve, say, "conflict termination" 
for a self perpetuating resolution, and say, "conflict 
ending" for one that is not self perpetuating, but such a 
distinction is not widely m.ade and is likely to confuse the 
issue. 
Some approaches to conflict managem.ent classify 
themselves by their refusal to employ specific mechanisms. 
The non-violent m.ethods of Ghandi are of this type 
(Bondurant 1965; Bailey 1971). Pacifist strategies have 
mixed success (Reychler 1979). They do have some relevance 
to urban planning. •- ~ 
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Approaches -to conflict management need to be seen in 
the light of the various dimensions of conflict considered 
in Chapter Three. In summary, these were; 
1. the regulatory framework 
2. the focus of the interaction 
3. awareness 
4. continuity 
5. communication 
6. the means used 
7. the locus of the goals 
8. a v a i l a b i l i t y of goals and resources 
9. subjectivity/objectivity 
10. the nature of the parties 
11. the directness of representation 
12. the spatial dimension 
13. the environment of the conflict 
14. the time dimension; and 
15. the value placed on conflict itself. 
Stern (1976) organizes conflict management mechanisms 
into categories which are consistent v/ith the various 
degrees of perceived vertical interdependence (referring to 
distributional organizations) of the parties. He indicates 
the categories as shown in Figure 11.2 below. 
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Figure 11.2: Conflict Managcinent Techniques, 
Degree of perceived interdependence 
Category 
Specific 
mechanisms 
Supra-
organizational 
superordinate 
goals; 
conciliation 
and 
mediation; 
arbitration; 
special. 
purpose 
mechanisms 
-commissions 
of inquiry 
-observers 
Inter-
penetration 
membership 
exchange-
of-persons 
programmes; 
ideological 
-education 
and 
-propaganda; 
membership 
and 
ideological 
cooption 
Boundary 
diplomacy 
Bargain-
ing 
bargain-
ing and 
negiot-
iation 
strateg-
ies 
Source: Stern (1976), Figure 1, p,370 
Stern indicates that, to him, the major factor 
influencing the choice of appropriate conflict management 
technique is the degree of percieved interdendence between 
the parties. Conversely, he feels that some techniques are 
inappropriate if the correct degree of interdependence does 
not exist. The use of superordinate goals, for example, is 
appropriate where there is a high degree of 
interdependence; bargaining where the degree of 
interdependence is lov^ . Whether or not one accepts the 
details of Stern's proposal, there is some importance in 
accepting interdependence as a major variable in selection 
of a conflict management technique. The application of 
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superordinate goals (such as appealing to the wider public 
interest in a conflict between urban planning agencies) 
would appear inappropriate in situations without 
interdependence. In practice, bargaining and negotiation 
strategies are likely to be applied in the v/hole range of 
situations. 
Boulding (1962) lists three main types of "procedural 
resolution" (in addition to avoidance and conquest) : 
reconciliation: "...in v/hich the value systems of the 
images of the parties so change that they now have 
common preferences in their joint field."(p,310); 
compromise: "...in which the value systems are not 
identical, and the parties have different optimum 
positions in the joint field; hov/ever, each party is 
willing to settle for something less than his ideal 
position rather than continue the conflict. In 
compromise, this settlement is reached mutually by 
bargaining betv/een the parties themselves." (p. 310) ; 
award; "...in which a settlement is reached because both 
parties have agreed to accept the verdict of an outside 
person or agency rather than continue the conflict." 
(p.310) , 
Boulding associates each form of conflict resolution 
with a set of procedures, though not exclusively. He 
associates: 
reconciliation with conversation, argument, debate, and 
discussion; 
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coTTigromise with b a r g a i n i n g , m e d i a t i o n , ar.d c o n c i l i a t i o n ; 
and 
award with arbitration, and legal trial. 
Mixes of procedures usually are necessary, and some usually 
come before others (e.g. bargaining before legal process). 
Conflict management involves the application of 
mechanisms or procedures to a perceived conflict situation 
so as to achieve a desired result. A range of both 
procedures and results are, as shov/n by Boulding, possible. 
Although emotional states such as trust and suspicion can 
be seen as elements in conflict management (Kee and Knox 
1970) they are not considered fiere. Nor, for the reasons 
discussed in Chapter Three, is substantial attention given 
to communication as a conflict resolving mechanism (Miller 
and Simons 1974), The discussion below attempts to clarify 
the usages adopted in this report for the various conflict 
management mechanisms and their possible end results. 
Conflict Management Mechanisms 
Mechanisms available include: 
ignoring conflict 
agreem.ent to continue 
avoidance and evasion 
conquest 
suppression 
conciliation 
mediation 
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bargaining 
persuasion 
coercion 
advocacy 
arbitration 
special purpose mechanismis such as the adoption of 
superordinate goals or regulation; fact collecting 
mechanisms; mem.bership exchange; partisan r.iutual 
adjustment; and cooption 
exacerbation 
Iqnor ing conflict is included for the sake of completeness. 
The definition of conflict used in this study includes 
av/areness and action by at least one of the parties. 
The unaware party may shelter its ignorance, or suspect 
a conflict but not clarify its existence. The av/are 
party may just focus its actions elsewhere, as not all 
conflicts are central to the existence of either party. 
Ignoring a conflict is, in some circumstances, capable 
of resolving it, as the conflict situation m.ay decay 
through lack of action, 
r 
Agreement to continue; Both parties see more benefits to 
continuing the conflict than they see in trying to 
resolve it. The continued conflict may be regulated, 
however. This mechanism obviously overlaps with that of 
conquest. The mechanisms discussed here apply to 
perceived conflict, but "consciousness raising", or 
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making a party or parties av/are of a conflict they had 
not previously perceived (Mitchell 1931) by one of the 
other parties implies a commitment to continuing the 
conflict. Third parties v/ould not be involved directly 
in a decision to continue, though they may also be party 
to "consciousness raising". 
Avoidance and Evasion; one or both parties leave the 
conflict situation. Urban planning is future oriented 
and so aims at avoiding possible future conflicts as a 
matter of course. In this sense, avoidance overlaps 
.with arbitration, in that a third party (the urban 
planner) decides on the possible outcome of the action 
and attempts to impose his solution on the parties 
likely to be in conflict. 
Conquest: the mechanism by which many zero-sum conflicts 
are ended. One party removes the other, against the 
other's wishes. The conflict is ended, as only one 
party remains. 
Suppression: One or both parties, or a third party, 
suppresses overt conflict behaviour. This is not a 
mechanism for ending conflict, as latent or covert 
conflict is likely still to exist. Suppression is 
virtually synonymous with pacification. 
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Conciliation implies "...adjustment of the dispute by the 
parties themselves" (Stern 1976, p.372). Its meaning is 
wider than some of the other terms below, and can 
include persuasion. Conciliation is almost a desired 
end state, but is also a conflict management mechanism, 
A variant of this approach is that proposed by Etzioni 
(1966, Chapter 5) as "self-encapsulating conflicts". 
"Encapsulation refers to the process bv which conflicts 
are modified in such a way that they become limited by 
rules (the 'capsule'). The rules exclude some modes of 
conflict that V'/ere practiced earlier (or at least were 
not ruled out), v/hile they legitimize other m.odes." 
(p.115). Etzioni feels that the "encapsulation" of a 
conflict provides a more lasting solution than does 
pacification, as the parties lose some of their 
independence and become tied to and limited by the 
capsule that has evolved. He specifically refers to 
conflicts v/here the capsule of rules is developed from 
within the conflict structure itself. 
Mediation is a similarly broad concept which includes all 
forms of third party intervention in a conflict, except 
those where the third party is an adjudicator of the 
.rival claims ("arbitration"), or v/here the third party 
actively supports one party ("advocacy"). "Mediation is 
a process whereby a third party attempts to secure 
settlement of a dispute by persuading the parties either 
to continue their negotiations or to consider procedural 
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or substantive recomm.endations that the mediator may 
make."(Stern 1976, p.373). The decision on acceptance 
or rejection is left to the parties in conflict. 
Raymond (1980, p.10) and LaTour ejt a^ (1976, p.320) also 
follow this usage, noting that mediated agreements, 
unlike arbitrated settlements, are not binding. 
Bargaining, is ", , , the m.aking of commitments, offering of 
rewards, or threatening of punishments or deprivation" 
(Stern 1976, p,384). Stern uses bargaining and 
negotiation ("...a process through v/hich the parties 
interact in developing potential agreements to provide 
guidance and regulation of their future behaviour" 
p.384) interchangeably, as does this study. Bargaining 
is applied to interactions where both parties retain 
their original objectives as desirable value positions, 
but recognise that there are constraints which prevent 
them being reached and so accept that a value position 
must be sought which although sub-optimal is still 
satisfactory (Bartos 1977). Bargaining is usually, 
though not alv/ays, applied to interactions between 
parties of roughly equal power (Komorita 1977). The 
equality of power os assumed by many advocates of the 
."adversary system" implicit in bargaining, but attitudes 
to the use of this system show even national differences 
(Benjamin 1975) as do approaches to bargaining itself 
(Gulliver 1979). Clearly communication is necessary to 
bargaining but the content of the communication (threats 
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or promises) can influence the conflict itself. Various 
sub-mechanisms are involved in bargaining and 'lave been 
dealt v/ith in the literature (e.g., Komorita 1973 on 
concession-making). 
Persuasion is a mechanism where each party attempts to 
alter the other party's perceptions and objectives, so 
that conflict is resolved by one party agreeing v/ith the 
other party's obiectives (and so abandoning its own 
original position), or agreeing to leave the arena. 
Coercive pov/er in such a situation is problematic: 
generally persuasion assumes that pov;er is evenly 
distributed or else constrained by environmental 
factors; but power may include control of information 
or the means of communication, or charismatic authority 
(Lukes 1974). A third party may be involved in 
persuasion. The "moot" referred to by LaTour e_t a_l^  
(1976, p.320), an "inform.al procedure of discussion and 
unanimous consent common in small groups and subgroups 
of larger organizations", involves all parties in 
decision miaking. Persuasion would be a major mechanism. 
in such a procedure. 
Coercion applies where power is not evenly balanced, and 
the more powerful party attempts to impose a solution 
beneficial to itself on the other party. A very wide 
concept of "power" is applied here, including force or 
threats (Milburn 1977) , legitimacy, authority, moral 
authority, or control of resources. Persuasion and 
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coercion are closely related, although the coerced party 
will most likely not change its original objectives, 
even if it feels forced to act outside them.. There is 
some similarity v/ith bargaining in that strategies,- such 
as careful use of timing, can reduce inequalities 
betv/een parties (Kahan and Rapoport 1975) . Coercion 
does not include actions by third parties: only those 
directly concerned in the conflict are involved. 
Advocacy also involves a situation of unbalanced power, but 
it involves a third party v/hich has both the power and 
desire to redress the inbalance acting for or with the 
less powerful party. As applied currently in urban 
planning, advocacy also assumes this action is combined 
v/ith arbitration. It is assum.ed by those who support 
this mechanism that it is possible through advocacy to 
move from coercion (or conquest) to bargaining, 
persuasion, mediation, or arbitration (Davidoff 1973; 
Mazziotti 1974; Rothblatt 1978). 
Arbitration is a means of settling disputes where a binding 
decision is made on the conflicting claims of the 
parties in the dispute by a third party. Raym.ond (1980) 
distinguishes arbitration (v/herc the third party is 
selected by the contestants as a person or agent with 
special knowledge or occupying a special role) from 
adjudication (where "...the dispute is...submitted to a 
standing court." (p.lO)). In urban planning, both 
adjudication through a court and arbitration in 
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Raymond's sense occur. Lind e_t al (1978) use the term 
"adjudication" for "...the resolution of conflict 
through the binding judgement of an impartial decision 
maker"(p.318), a usage which would include both concepts 
used by Raymond. In this study, arbitration v/ill be 
used to include both Raymond's "arbitration" and 
"adjudication". The award in arbitration may involve 
judgement on priorities rather than resources in many 
urban planning situations. There is a form of 
"arbitration" v/hich overlaps with coercion, in that the 
third party may be the most powerful of the parties. 
This is the case with local government in Queensland, 
which .is the creature of the State government in 
legislation. The State has much greater political and 
legislative pov/er then any local authority and can force 
a solution to a conflict. This form of conflict 
management is probably more significant in urban 
planning than in more general conflict studies. 
Special Purpose Mechanisms vary too greatly to be discussed 
in detail here. They are usually concerned v/ith 
specific but limited parts of the conflict management 
process, such as gathering objective information, or 
developing goals to be agreed upon by both the parties, 
or in helping to allocate preferences to competing 
goals. These include methods such as benefit/cost 
investigations and the related "planning balance sheet" 
(Lichfield 1960; 1968), and the Analysis of 
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Interconnected Decision Areas (Roberts 1974, p.110). 
Mutunayagam (1981) notes that some of these mechanisms 
are applied once conflict over alternatives has been 
managed but a selection still has to be made from the 
list of now acceptable alternatives (p.140). He draws 
on Isard (1975, pp.265-280) to show that specific 
mechanisms, including incremental concessions and veto 
incremax methods, can be applied within a bargaining 
framev/ork. Various types of communication may be 
appropriate for the reduction of some types of conflict 
(Alexander 1979), or communication can be "controlled" 
to manipulate the conflict (Burton 1969; 1979). 
Exacerbation of conflict is not widely discussed in the 
literature, except in terms of "conscious-raising". 
Mechanisms available for exacerbation are often the 
reverse of those mentioned above (such as argument 
instead of conciliation). It is important to note that 
many of the mechanisms for managing conflict (avoiding 
it, suppressing it, bargaining, persuasion, coercion, 
and advocacy) may be as effective in deepening conflict 
as in resolving it. 
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End Results 
These various conflict managing techniques change a 
conflict situation to some end state. T^-ie idea that 
conflicts are either "won" or "lost" as an end state is 
widespread (Mitchell 1981, pp,3-4). A great deal of effort 
is commonly expended in finding v/ho has "reallv" v/on or 
lost a particular struggle. This applies, for example, to 
industrial disputes v/here the strikers "win" and jrianagement 
"loses" or vice versa, or to elections, or to court cases. 
Alternatively, the result may be a compromise. Much more 
sophisticated versions of this basic "win, lose, or 
compromise" formula are available, hov/ever, and v/ill be 
disussed here. 
Boulding (1962) lists, in addition to avoidance and 
conquest, reconciliation, compromise, and av/ard (p,310). 
Mitchell (1981, pp.4-6) lists victory, defeat, destruction, 
mutual disintegration, isolation, and comprom.ise. Mitchell 
quotes Holsti's (1977) six-part taxonomy of avoidance or 
unilateral withdrawl, conquest by force, submission to or 
deference by means of threats, compromise, av/ard according 
to some structure of rules, and passive settlement where 
conflicts become deadlocked and finally obsolete (Mitchell 
1981, p.10; quoting Holsti 1977). 
These distinctions all refer to manifest conflict, and 
also to defined conflict episodes. Whatever the "end" of 
one conflict episode may be, further conflicts may arise 
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and may be "ended" Differently (the destruction of all or 
some of the parties is an obvious exception). Coser (1967) 
discusses the termination of conflict in some detail. The 
end results of conflict m.anagement which appear to be of 
importance to urban planners are discussed belov^ . 
Victory/defeat. In this study, this category includes 
three of Mitchell's concepts: Victcty, vvhere one party 
achieves its goals at the expense of its rival; Defeat, 
where one party ceases its pursuit of disputed goals and 
acknowledges the other's command and control of 
resources and roles; and Destruction, where one party 
disintegrates or is wholly annihiliated as a result of 
the actions of the other party. Some clarification of 
the differences and similarities of the three ideas is 
necessary. Firstly, although victory is a product of 
the successful party, defeat is made by the loser, in 
that it must be acknowledged by the loser (Coser 1967). 
Victory and defeat are not completely symmetrical. 
Secondly, defeat may be acknowledged but only as a 
temporary setback. Defeat is obviously not final 
destruction, which is the only completely irreversible 
and stable of the three situations. 
Isolation, where one or more party abandons its struggle 
and withdrav/s from the contest, so that interaction 
between the parties ceases, and with it the conflict. 
This condition overlaps v/ith that of victory/defeat, for 
the withdrav/1 of one party can be seen as a victory for 
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the other. 
Compromise. "The conflict ends with both parties 
abandoning some of their goals in the interests of (a) 
certainly achieving others, and (b) avoiding the 
continued costs of attempting to coerce the adversary 
and being the target of the adversary's own coercive 
attempts" (Mitchell 1981, p.6), As the niore pov/erful of 
the parties will make the fev/est concessions, the final 
goal position will be closer to its original position 
than that of its adversary. Many, or all, of the 
original goals are maintained. 
Cooperation, in which the parties both retain, in their 
entirity, their original goals but agree for some other 
reason to work together, even if only temporarily. The 
additional reason includes achieving a superordinate 
goal, such as protecting their combined interests from a 
new outside threat. It may also mean that the original 
conflict may have been over the means of achieving an 
objective now seen to be held in common. 
Consensus is a result v/here both parties agree on a new 
common goal. This may result from one party being 
totally persuaded by the arguments of the other, or both 
finding a nev/ com.mon goal. It may lead to both parties 
merging into a single new entity. Etzioni (1966) draws 
attention to a comm.on problem with consensus formation: 
"the larger the number of participants in the unit, the 
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greater the differences of belief and interest am.ong 
them, the more difficult such a consensus becomes, to 
form or keep." (p.136). In a group which decides to 
work by consensus (for example, in a Local Government 
Council) then there is always the danger that if the 
majority of members have only a moderately strong 
opinion or are undecided on a particular issue but one 
member has a strong opinion, then the consensus reached 
will be at the value position espoused by that member. 
An exam.ple v/as discussed in Chapter Eight. 
Award results from a prior agreem.ent to accept the verdict 
of an outside agency. In urban planning situations the 
outside agency is likely to have its powers defined by 
superordinate legislation. There may be no specific 
agreement to accept the verdict but instead an 
obligation in law to do so. This applies to situations 
outside urban planning also. Awards may totally favour 
one party or the other, but a compromise v/hich achieves 
only part of each party's goals is, in urban planning at 
least, by far the most common. 
Passive Settlement occurs where the conflict is shelved, 
and eventually becom.es obsolete. 
In addition to these end results, manifest conflict 
can be turned into latent conflict by suppression, or the 
conflict can be exacerbated by a number of processes. 
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The earlier discussion on v/ays of effecting change in 
human systems identified three types of strategy: 
"empirical-rational", "normative-reeducative", and 
"power-coercive". In all three the agent of change v/as 
seen as an actor outside the system to be changed, although 
clearly all three strategies could be applied from v/ithin 
the system. 
In approaching conflict management in urban planninq, 
the same distinction needs to be drav/n: i.e. the 
distinction betv/een conflict management from, within or from 
outside the urban planning process. The urban planner can 
be an external agent of conflict management or he can be an 
integral part of the conflict situation itself, depending 
upon whether the conflict being considered is "over", "in", 
"through" or "of" urban planning (See Chapter Five). 
Mitchell (1981) argues strongly for the use of consultant 
third parties in peacemaking where inter-community and 
international conflicts are involved. His argument extends 
the consultant's role to other areas of conflict but the 
training he feels is needed for successful peacemaking 
consultancy extends far beyond the training normally given 
to urban planners. However, because the urban planner is 
often placed in the role of a third party consultant in 
com.munity conflicts he must be able to recognise whether 
these third party conditions exist. The choice of the most 
appropriate method of conflict management v/ill thus depend 
upon (a) the value placed on the conflict, (b) whether the 
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urban planner is a third party or a participant, and (c) 
what general strategy of change is considered the most 
appropriate. Some of the mechanisms listed above 
specifically involve third party intervention, some 
specifically do not, and in some third party intervention 
may or may not occur. Table 11.1 belov/ lists these 
mechanism.s. 
Table 11.1; Third Parties ^n Conflict Management. 
A, 3rd Party B, No 3rd Paity 
Intervention Intervention 
agreement to continue 
avoidance 
suppression suppression 
mediation 
conquest 
c o n c i l i a t i o n 
bargaining bargaining 
advocacy 
coercion 
arbitration , , , . 
persuasion persuasion 
special purpose special purpose 
LaTour £t. ad^  (1976) list methods of dispute resolution 
in descending order of amount of third party involvement 
as: autocratic solution, arbitration, a moot, mediation, 
and bargaining (p.320). Bartunek et_ al^  link third party 
intervention and bargaining in a group interaction model. 
The general principles of their party intervention in 
conflict can be seen to be of considerable importance 
(Fisher 1972) . 
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All the processes identified in this C^ iapter are to be 
found in urban planning, but the role of the urban planner 
can be as observer, informant, supporter, participant or, 
rarely, adjudicator. He also needs to be av^ 'are that 
strategies for change can be selected from three options 
and not only the em.pir ical rational approach used most 
commonly. 
The literature on conflict management is rich in 
lessons for urban planners. Those thought to be especially 
relevant are discussed belov/. 
• Firstly, as with all problem-solving, it is essential 
that the nature of the conflict be clarified before any 
action can be taken. Brazier and Harris (1975) relate this 
problem to inter-authority planning. They use Vicker's 
term "appreciation" (1965, p.40) for the process of 
understanding the objective facts as well as the beliefs 
and values of the current situation. The need to 
understand the nature of the conflict im.plies a first step 
of recognising the existence of the conflict itself. 
"In m.odern social choice theory and planning theory 
a great deal of attention is paid to conflicting 
priorities betv/een individuals, decision-makers and 
interest groups,,. Traditional choice 
methodologies (single-objective optimization 
theory, cost-benefit and cost effectiveness 
approach, maximum entropy hypothesis, etc) have 
lost a great deal of their operational relevance 
due to their restricted scope (the naive 
assumptions about a single-valued social objective 
function, the neglect of equity elements, the 
neglect of institutional and social power elem.ents, 
etc.)," (Nijkamp 1979, p,67). 
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This loss of operational relevance v/as at least 
partially due to the fact that the original conflicts of 
priorities were either glossed over or else given 
insufficient attention. An assumption of single-objective 
optimization in a situation of multiple and conflicting 
objectives is likely to make for an unsatisfactory final 
set of decisions. Given this initial acceptance of 
conflict, a num.ber of interesting approaches have been 
developed to deal rationally with such social choice 
situations, Howard (1971), Batty (1977), Bennett (1977), 
Saaty (1978), Bennett and Dando (1979) and Nijkamp (1979) 
are am.ongst those v/ho try to understand conflict situations 
using logical concepts from set theory, meta-games and game 
theory, Mumphrey e_t a[l (1971a, 1971b) shov/ the need for 
greater understanding of the political and pov/er dimensions 
of conflicts over the location of controversial public 
facilities, Levi and Benjamin (1977) apply a modified 
problem-solving method to conflict resolution v/orkshops. 
They also stress the importance of defining the conflict as 
the first step. The dimensions of conflict discussed in 
Chapter Three make a useful checklist for clarifying the 
conflict situation. Three points are of particular 
importance to urban planners. The first is that conflict 
over the structure of the rules (Gamson's "rancorous 
conflict" (1966)) is more severe and less amenable to 
manipulation than conflict within a structure of rules. As 
urban planning deals with the distribution of important 
social resources, it is unrealistic to assume that urban 
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planning conflicts v/ill alv/ays occur "within the rules". 
If the resources are important enough, parties will 
disregard the rules. As urban planning is essentially a 
public activity, the possibility of legislative changes to 
the rules needs to be noted: these may support or hinder 
urban planning activity; and they m.ay support or hinder 
the equitable distribution of resources. The second point 
is more fundamental. Some conflicts may be inherent in the 
social structure^ as Marxists and other objectivists argue. 
Clearly, management of such conflicts would involve 
management of the social system, itself, or at least a major 
part of it. The role of the urban planner in this is 
uncertain, reflecting more an ideological commitment to the 
existinq structure or to the need to change it than a 
belief in the profession's role, however defined. Thirdly, 
even outside the subjectivist/objectivist debate, there are 
conflicts v/hich are observed by independent agents 
(possibly including urban planners) but are not 
acknowledged by participants. There is a link here v/ith 
the management mechanism of ignoring conflicts. For 
example, some politicians do not acknowledge a conflict of 
interest which others see clearly to exist (the example of 
the Minister for Local Government, a major decision maker 
in the urban planning process who is also a land developer 
is a case in point); and similarly, professionals in 
organizations may not acknowledge a conflict of role 
expectations. 
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The second general aspect of conflict management is 
the need to recognise the limits of human abilities. All 
mechanisims of change may have unanticipated effects. This 
uncertainty was eloquently expressed by Boulding: 
"One thing we can say about man's future with a 
great deal of confidence is that it v/ill be more or 
less surprising. This phenomenon of surprise is 
not something which arises merely out of man's 
ignorance, though ignorance can contribute to what 
might be called unnecessary surprises. There is, 
however, something fundamental in the nature of our 
evolutionary system v/hich makes exact foreknowledge 
of it impossible, and as social systems are in a 
large measure evolutionary in character, they 
participate in the property of containing 
ineradicable surprises" (1) 
The social system itself is a source of unanticipated 
effects, and deliberate conflict management is as likely to 
be as full of surprises as any other social activity. 
Continuous monitoring is necessary to help identify and 
eradicate the effects of these surprises. Thus, the 
results of applying conflict regulation strategies may have 
the opposite effects to those intended. Brickman notes, 
for example, that rules and lav/s introduced to regulate 
conflicts may themselves be the source of conflict over 
interpretation and over what action should be taken if the 
laws are broken. Laws control deviance, but they also 
(1)- Kenneth E. Boulding (1966) "Expecting the Unexpected: 
The Uncertain Future Of Knowledge and Technology" in 
Edgar L. Morphet and Charles 0. Ryan (Eds)(1966) 
"Prospective Changes in Society by 1980". Denver, 
Colorado. Quoted in Chapter Introduction (p.428) in 
Bennis, W. G., Benne, K.D., Chin, R., and Corey, K.E. 
(Eds) (1976) The Planning of Change. (3rd Ed). N.Y.; 
Holt, Rinehart and WUnston. 
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define it (1977, p.141). Similarly, interaction, 
communication and the exchange of ideas is often considered 
a basic steo in conflict resolution (see, for exaraple, Mudd 
1966; Jandt 1973); but as Conn (1971) indicates 
interaction is a basic element needed for conflict to take 
place. He gives as an example the United States civil v/ar 
— if the North and the South had been separate nations and 
so did not need to reach agreement the war v/ould have been 
inlikely (p,28). Conn implies that the aim of reaching 
consensus on values may inhibit resolution by other means 
(p,29). A similar point is made by Sharpe (1973), v/ho 
pofnts out that if consensus is seen as essential before 
cooperation can occur, then if consensus cannot be reached 
cooperation is impossible (p,222). Mixing social groups by 
zoning and other land use policies m.ay create a m.elting pot 
effect and reduce conflicts by reducing differences, or it 
may enhance social conflict by creating interaction am.ongst 
groups with incompatible values (Berry, 1971). 
Max Weber, in studying the sources of authority in 
society, identified bureaucracy as the most rational and 
efficient system of authority structure, compared with 
charismatic and tradition sources of authority(1964). Yet 
the whole concept of bureaucracy has faced considerable 
criticism in recent years, mainly because of the 
unanticipated, and often irrational and inefficient, 
effects of bureaucratic organization. Merton (1936) also 
argues this point. Figure 11.3 below shows how 
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organization can lead to unanticipated affects. 
Figure 11.3: The Unintended Effects of Organization 
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Source: March , J . G . and S imon, H.A. (1958) 
O r g a n i z a t i o n s . N . Y . ; W i l e y , 
p . 4 1 . 
Thirdly, zero-sum or "pure" c o n f l i c t is fundamentally 
different from variable-sum or "impure" c o n f l i c t . The v/ays 
of managing each must d i f f e r (Schel l ing 1960; Swingle 
1970; Deutsch 1971; Tedeschi e^ a l 1973). Because of the 
uniqueness of s i t e s of land, zero-sum c o n f l i c t s in urban 
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planning are highly probable: land is a resource in fixed 
supply/ occupation of a site by one party normally 
prohibits occupation by another, so that one party's gain 
must be at the other party's loss. Moving from a zero-sum 
situation is possible by increasing the resource through 
offering substitutes, by redefining "occupation", or bv 
overcoming the site's uniqueness in other v/ays. 
Fouthly, urban planninq involves qualitative as well 
as quantitative goals. The range of mechanisms available 
to manage qualitative conflicts is considerably smaller 
than for those applicable to quantitative conflicts. 
Sixthly, urban planners need consciously to accept 
that conflict can have positive functions as well as 
negative dysfunctions (Coser 1956; Stroup 1965). Actively 
creating or deepening conflicts are not roles usually 
chosen by urban planners; but have occasionally been 
chosen by some. The advocacy role has been shown to be 
both a conflict resolving and a conflict deepening role, 
for example. In the local context, opposition to 
sand-mining on Moreton Island, to proposals made by Local 
Authorities, and to State Government policies has has been 
shown by urban planners. The difficulties facing most 
urban planners in their dual roles as members of a 
profession and as members of a government bureaucracy limit 
the extent to which a conflict enhancing stance can be 
adopted. Davies (1972) identifies a similar problem, but a 
different answer, in Britain. Some sections of the urban 
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planning profession — specifically those outside the 
structure of government — have greater freedom in this 
regard. This applies to academics and to a lesser extent 
those in private practice. 
The urban planner's role in conflict management depends on 
his power to effect change. Lukes (1974) has shown that 
the concept of political power has at least three 
"dimensions". All three need to be considered v/hen the 
urban planner's role is discussed. Lukes characterises the 
"one-dimensional understandiiig" of power as one in v/hich 
decision makers prevail in conflicts over important issues. 
An example is the discussion by Dahl (1961). The 
"two-dimensional view" considers both decisions and 
non-decisions; i.e., power is seen both as the ability to 
have issues decided in favour of the powerful and as the 
ability to thv/art issues or to suppress them before they 
reach the public arena. The discussion by Bachrach and 
Baratz (1970) is typical. Lukes characterises his own view 
of political power as "three-dim.ensional", one in which, in 
addition to the decision and non-decision dimensions, is 
added control or influence over perceptions and latent 
unexpressed interests. Thus, power brokers may be 
controlling events even when actual conflict over an issue 
is absent. (Forester 1980: review of Lukes 1974). This 
concept of pov/er is consistent v;ith the concepts of latent 
and suppressed conflict discussed in Chapter Three. Lukes 
feels that the ability to prevent such issue conflict 
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arising is "...the most effective and insidious use of 
power." (p,23). Forester shows how this concept of pov/er 
is important for -urban planners: 
"How much power is exercised is, of course, both a 
practical and an ethical issue. In the daily 
communication processes of their work, sharing or 
v/ithholding information, providing encouragement 
and guidance, or seeking supposedly 'professional' 
distance, planners can influence others' wants and 
desires, their hopefulness and expectatioris. This 
may be a significant source of their everyday 
efficacy and pov/er -~ ironically, even if they do 
not self-consciously use it," (1980, p,226). 
If urban planners have any power to manage conflicts 
it will be located in the three "dimensions" identified by 
Lukes; the power to decide issues, the pov/er to keep 
issues from being decided and the power to direct unform.ed 
interests. As Forester implies the technical/rational role 
is most likley to involve only the third "dimension", 
whilst the first and second are more likley to be found in 
the political role. 
Deutsch's general propositions concerning the 
management of intergroup conflict have potential value for 
urban planners (1971, pp.45 [ff]). He distinguishes 
cooperative and com.petitive processes of conflict 
resolution, neither of which is usually found in its pure 
form, but either of v/hich may predominate in a given 
situation. The follov/ing general propositions for 
unregulated conflict are identified by Deutsch: 
1. An attempt at changing relationships between parties is 
more likely to be accepted if each side expects some net 
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gain, and if it is not a v/in-lose situation. 
2. Conflict is likely to be resolved by competition if the 
parties are internally homogeneous but are distinctly 
different from one another in a variety of 
characteristics, such as race, class, and religion. 
3. The more coincidental conflicts there are between the 
parties the more the conflict is likely to be resolved 
by competition. 
4. Competition is less likely v/here there is an exchange 
of memibership between the parties, 
5. The institutionalization and regulation of conflict 
increases the likelihood of a cooperative process of 
conflict resolution, 
6. Conflict regulation is more likley where the parties 
are internally coherent and stable, 
7. Effective regulation is more likley where conflict is 
not seen as a single contest where defeat would be total 
and irreversible. 
B. The experience or anticipation of a hopeless outcome of 
a conflict such that nothing of value is likely to be 
preserved makes the effective regulation of conflict 
less likely. 
9. Conflict regulation is less likely if the rules are 
biased or subject to conflict themselves. 
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These factors were used to structure the conclusions 
reached by this thesis in relation to conflict management 
(See Chapter Fifteen). 
Deutsch has a clear and stated preference for conflict 
regulation by cooperation rather than by competition and so 
emphasises the factors that are more likely to lead to 
cooperative processes. He feels that in an unregulated 
situation cooperative processes leading to resolution 
through "problem solving" are possible, but competitive 
processes leading to resolution through a power struggle 
are more likely. In a regulated situation, cooperative 
processes are more likely (see point 6. above), Deutsch 
then indicates ways that conflict can be regulated: 
1. institutional forms, such as collective bargaining, and 
the judicial system. 
2. social roles, including m.ediators, referees, 
conciliators, judges, and policemen. 
3. social norms, including "fairness", "justice", 
"non-violence", "equity" and "integrety of 
communication". 
4. specific procedures, including "hinting" versus 
explicit comm.unication, and public versus private 
sessions. 
These regulations aim at three things. Firstly, regulating 
how far force may be employed (as in a duel). Secondly, 
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ascertaining the relative power of the two parties v/ithout 
them becoming involved in an open pov-er struggle (as is 
often the case v/ith collective bargaining and international 
relations) . Thirdly, removing power differentials, as is 
often the case with the judicial process. 
One important attem.pt to deal with regulated conflict, 
and strategies for m.anaging conflict (mainly in term.s of 
finding the best strategy in terms of outcomes) is the 
field of Game Theory, or the Theory of Games. Gam.e theory 
is discussed here as it includes a number of important 
concepts useful both to the understanding of conflict and 
to dealing with it. 
GAME THEORY 
"Game theory could be formally defined, as a theory 
of rational decision in conflict situations. 
Models of such situations, as they are conceived in 
game theory, involve (1) a set of decision makers, 
called players; (2) a set of strategies available 
to each player; (3) a set vof outcomes, each of 
which is a result of particular choices of 
strategies by the players on a given play of the 
game; and (4) a set of payoffs accorded to each 
player in each of the possible outcomes," (Rapoport 
1974, p.1)[Emphasis on original]. 
Conflict is thus a central concept to game theory. As 
Schlenker and Bonoma (1978) show gam.es have, over the last 
quarter-century, provided something like a common language 
by which psychologists, economists, sociologists, political 
scientists and strategic analysists have been able to 
communicate about conflict and conflict processes (pp,7-8). 
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(See also Duke 1974) . The aoplicationr^. of game theory are 
wide, extending to the general area of decision making 
(Bell, Keeney and Raiffa 1977) and even to politics (Brams 
1975). Geiqer (1975) 
has attem.pted to apply game sim.ulation (2) to, amongst 
other areas, comm.unity 
planning and city and regional planning (p.445), and Susan 
Batty (1977) has applied game-theoretic approaches to urban 
planning and design. 
A readily accessible introduction to the use of game 
theory in the study and resolution of conflict is that of 
Rapoport (1970) . He shov/s that game theory treats conflict 
theory as a branch of rational decision (p.2), and m.akes 
clear that game theory deals with games of strategy rather 
than games of pure chance or contests of skill.(3) 
Strategy "...involves a player's conditional choices --
(2) Note that Geiger uses the term "game sim.ulation" but 
other writers specifically distinguish gaming 
techniques or games from simulation. Schlenker and 
Bonoma (1978) state categorically that "Games are not 
simulations." (p. 29). They state., in the process of a 
reviev/ of the relevant literature (pp. 28-32) that 
simulation is an attempt to model 'real' situations 
under more controlled conditions; v/hilst games are 
"hypothetico-deductive experiments" (p.30). It follov/s 
that "Since games are not simulation experiments and do 
not contain all of the 'essential' aspects of actual 
conflict situations, it is not only hazardous, but dead 
wrong to generalize from exploratory experiments that 
employ games." (p.31). 
(3) Chance can be included in games of strategy by 
incorporating Chance as a player, but one V'/ho chooses 
amongst alternatives purely randomly, has no 
"interests", and is not endov/ed v/ith strategic skills. 
(Rapoport 1970, p.2). 
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conditional, that is, on the choices made by the other 
players." (p.2) . 
"Games of strategy so defined are classified in 
game theory in various wavs. The most important 
distinctions are those between games v/ith only tv/o 
players (two-person games) and those with more than 
tv/o players (ri-person games) ; also betv/een 
two-person games in which the interests of the 
players are diametrically opposed (constant-sum 
games) and those where the interests are partially 
opposed and partially coincident (nonconstant sum 
games) , The latter category, as v/ell as ri-person 
games, are further differentiated according to 
whether players can agree on joint strategies 
(cooperative games) or not (noncooperative games)," 
(Rapoport 1970, p,3). 
Schelling calls zero-sum games (a type of constant-sum 
game) "pure conflict" (1960). Mixed-motive games include 
both conflict and cooperation. Such games are of interest 
in a number of fields, but are especially important in 
psychology (See Gallo and McClintock 1965). 
In game theory, "...all the choices made by a player 
(conditional on the others' choices) can be collapsed into 
a single choice of a strategy. A play of the game is thus 
determined by the simulataneous choice of a strategy by 
each player." (Rapoport 1970, p.4). "A strategy may be 
pure or mixed. A pure strategy is essentially a plan 
chosen by a player before a play of the game begins, which 
prescribes the choice of an alternative in each situation 
that may arise in the course of the game A mixed 
strategy is essentially a prescription of a probability for 
each of the pure strategies available to the player." 
(p.4) [Emphasis in original]. 
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A number of results have been deduced by game 
theorists for particular types of game. The simplest to 
manipulate mathematically are tv/o-person constant-sura 
games. For example, "...the principle result deduced in 
game theory concerning all two-person constant-sum. games 
[is that] there is available to each player either a pure 
or a mixed strategy v/hich guarantees that he will obtain 
the 'best' payoff that he can get in this game, assuming 
that his opponent is rational, which means in this context 
that the opponent v/ill also choose his 'best' strategy 
(pure or mixed)." (p,4). All games of perfect information 
(e,g,, most board games such as Go, Naughts and Crosses, 
Draughts -and Chess) played by rational and perfectly 
competent players admit a best pure strategy for each 
player. Most games of imperfect information (e,g,. Poker) 
do not, 
Nonconstant-sum games are ones where the sum of the 
payoffs to the various players may vary V'/ith the outcome of 
the game. This type of gam.e allows cooperation and 
coordination amongst players as well as conflict. It is 
usual to divide nonconstant-sum gam.es into cooperative 
games (v/hich allow communication amongst players) and 
noncooperative games (which preclude communication) 
(Rapoport 1970, p.6). A whole range of concepts can be 
employed where cooperative bargaining and negotiation can 
be employed (See Rapoport 1970, pp.9-20; Boulding 1962; 
Tedeschi et al 1973; and Rapoport 1974). The least easy 
Page 431 
games to find definitive or optimal solutions for are 
n-person games, and especially ji-person nonconstant-sum 
games. This difficulty constrains the usefulness of game 
theory. 
"When von Neumann and Morgenstern first published 
'Theory of Games and Economic Behaviour' in 1944, 
many social scientists expressed very high hopes 
about the revolutionary impact that the theory of 
games vv'ould have on the social sciences. As a 
matter of fact, many conceptual tools developed... 
did have a verv stimulating influence on the social 
sciences, as v/ell as on mathematical statistics, 
operations research, and related disciplines. But 
the theory of games as such so far has not found 
extensive applications in the sciences of social 
behaviour. 
"In my opinion, the main reason for this has been 
the fact that von Neumann and Morgenstern's 
approach in general does not yield determinant 
solutions for tv-zo-person nonzero-sum games and for 
n-person games. To be sure, their approach does 
provide a very convincing determinant solution for 
twp-person zero-sum games — but it so happens that 
fev/, if any, real-life social situations represent 
games of this particular kind. Even an all-out war 
is not really a tv/o-person zero-sum game, because 
the two sides always have a common interest in 
limiting the intensity of v/arfare... 
"This means that for purposes of social-science 
applications the really important parts of game 
theory are the theor ies of tv/o-person nonzero-sum 
games and of n-person games." (Harsanyi 1977, 
pp.3-4)[Emphasis in original]. 
Harsanyi and other game theorists have extended the 
complexity of the mathematics of game theory to make it 
applicable in a vv-ide range of structural situations; but 
this is not the place to go into this structural complexity 
in detail. The overall direction of this structural 
complexity is to incorporate, as far as possible, strategic 
and indeterminate elenients of decision-making in addition 
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to the strict rationality and oerfect information 
underlying the earlier formulations. For example, in 
discussing the v/ork of P.L.Yu, Freimer and Yu (1974) use a 
situation v/hero there are _n persons v/ho "...engage in a 
joint business (say a partnership or a corporation)" and as 
is not unusual "...they may have different opinions on 
decision making, even though they have a common goal. W^ hen 
disagreem.ent occurs, hov/ do they compromise in such a wav 
as to enforce a genuine cooperation ainong the group so that 
their overall objectives may be maximally achieved?" 
(p.235). They indicate that Yu has proposed a "class of 
compromise solutions for the problem.. . , " and claim that 
".,.the solution concept does enjoy some nice properties 
such as feasibility,- individual rationality, least group 
regret, no dictatorship, Pareto optimality, uniqueness, 
symm.etry (equity principle) and independence of irrelevant 
alternatives." (p.235)(4) 
These properties are, in general, consonant with the 
desirable outcomes of most decision-making processes. 
The essential question here, hov/ever, is the relevance 
of game theory to the management of urban planning 
conflict. This question is part of the broader question of 
the relevance of qame theory to the management of conflict 
in general. 
(4) The authors do not mention this, but these criteria are 
derived from an earlier formulation by Arrov/ (1963). 
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Schlenker and Bonoma (1978) identify some of the major 
advantages claimed for gam.es in this v/ider conte.xt as (a) 
serving as a skeletal analogy of rrany social situations and 
contexts; as (b) serving an heuristic function by enabling 
the user to manipulate the analogy and apply it to aspects 
of the world that v/ere not in its original domain; as (c) 
a possible way of determining the degree of rationality 
used in a particular social context, by providing a 
base-line of com.plete rationality; and as (d) a tool for 
testing specific predictions derived from theories of 
conflict, power and bargaining.(pp.9-13). They also 
discuss some of the criticisms of game theory: that "(a) 
the results are often trivial, (b) the results might not be 
reproducible, (c) inferences made about motivations that 
underlie the subjects' game choice might be in error, (d) 
inappropriate generalizations from results abound, (e) game 
situations are static, while the realities of conflict are 
dynamic, and (f) game situations are not generally 
isomorphic to naturally occurring conflict situations." 
(p.14). 
In discussing the validity or otherwise of game 
theory, Schlenker and Bonoma distinguish three types of 
validity: internal validity, which "...refers to whether 
an effect produced in the study really resulted from the 
experimental m.anipulations, or whether the effect might 
have been coincidentally produced by...[other]... factors"; 
external validity, which involves generalizability from 
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experiment to experiment; and ecological validj.ty, 
referring to generalizability from experiiaent to the real 
world. They show that "...criticisms of gam.es ara 
primarily directed at their ecological validity^" 
(pp.22-23) [Emphasis in original]. 
To understand why this is so, it is necessary to 
return to the original formulation of the theory of games 
by von Neumann and Morgenstern (1947, 2nd Ed). Martin 
(1978) claims that "..,as far as can be told from 
statements in this book, gam.e theory v/as seen by the 
authors as a mathematical approach to problems v-zhich v/ere 
currently outstanding in econom.ics," (p,99). Prior models 
had been able to identify optimal behaviour in the ideal 
free m.arket or in & monopoly situation, but there was no 
suitable mathematical framev/ork for cases interm.ed iate 
between free competition and monopoly, such as bilateral 
monopoly or oligarchy. Game theory was developed to fill 
this gap. Thus, as would be expected, game theory reflects 
the values of early twentieth-century analysts, and 
especially those of the economists of the time (pp.99-100). 
The emphasis on rationality, optimality and artificial 
conditions of perfect information reflect this. 
Martin shows that game theory is "selectively useful". 
Largely because of its underlying value orientation, 
"...concepts and the mathem.atical theory based on them lend 
themselves to the study of certain types of problems, lend 
themselves to an emphasis on certain aspects of the problem 
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studies, and lend themselves to certain types of 
solutions." (p.91). 
For example, because cooperative situations 
(nonzero-sura games) and ri-person games do not lend 
themselves easily to simple treatment, there is a tendency 
to force situations into a tv/o-person zero-sum game 
framework. Further, the choices between which a player 
must choose are generally conceived of as fixed, so that 
new choices or changing values cannot readily be 
incorporated. Likewise, payoffs must be in som.e common 
measure and quantifiable (Martin 1978, pp,92-94). 
Assumptions of the complete rationality of players and of 
perfect information also make comparison with the real 
world difficult. 
Clearly these short-comings also refer mainly to the 
ecological validity of game theory. 
A good illustration of these short-comings is the 
attempt by Lumsden (1973) to m.odel the conflict in Cyprus 
as a Prisoners' Dilemma Game. (5) To do this, 
Lumsden notes that "...in describing the Cyprus conflict as 
a two-party, two-choice game, no attempt is made to include 
all aspects of the conflict." (p.8). The rest of his 
analysis shows how a complex many-sided conflict has been 
forced into a simple framework with dubious benefits (See 
(5) See Endnote (1) at end of Chapter for a brief 
description of the Prisoners' Dilemma Game. 
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his conclusions on page 30). Similarly, a representation 
of international conflict vWiich assumes each country is a 
unified single player with a defined and limited range of 
alternatives destroys many opportunities to manage the 
conflict outside this limited framework. The payoffs 
represented in the game matrix also often reflect the 
fundamental values of one of the participants rather than a 
value-neutral position (Martin 1978, pp.89-91 and 96-99). 
Martin claims that "...game theory may not be very good at 
arriving at precise strategies in complex situations, but 
that it is useful in helping one to think about the 
situation in an ordered way" (p,104) though he has 
reservations even about this use. 
The case study by Susan Batty (1977) based on Friend, 
Power and Yewlett's (1974) detailed study of the decisions 
made, and planning basis, in relation to the Droitv/ich Nev/ 
Town in the English Midlands illustrates something of how 
game theory can be applied to urban planning. There are 
three immediate advantages. Firstly it forces the approach 
into a framework which consciously considers conflicts 
between those involved. Secondly, it forces a 
consideration of bargaining behaviour, where negotiations 
take place based on stable value positions, rather than 
behaviour based on persuasion aimed at compromise or 
consensus. This means consideration of the pover positions 
and information available to the participants. And 
thirdly, it leads to clarification of the parties involved. 
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the strategies available and to some estimate of the 
payoffs of various outcomes to the participants. Batty 
structures the Droitv/ich situation as a multi-level game in 
this case: 
Level 1: the Counties and the Birmingham overspill 
population as a general problem; 
Level 2; the choice of location of spir^ cific proposals; 
Level 3: the resolution of purely local conflicts. 
Batty claims that, for example. Level 1 is a series of 
long-term and short-term games which are nonzero-sum. 
Players can move from Level 1 to Level 2, and possibly 
return to Level 1 for extra information, or to revoke an 
initial strategy. By taking this approach, that of 
stochastic game theory, she introduces the elem.ents of 
multiple players, bargaining, conflict and cooperation and 
the time dimension. Her analysis is helpful in 
understanding the structure of the interaction involved in 
Droitwich, although there is doubt over whether it has much 
predictive pov-zer. 
Recent extensions of game theory are into the fields 
of metagames (Howard 1971; Radford 1977, pp,77 [ff]) and 
hypergames (Bennett 1977; Dando and Bee 1977; Bennett and 
Dando 1979). These extensions enable one "...to model less 
'idealized' situations" (Bennett 1977, p.749). The major 
problem these approaches identify with game theory is that 
it assumes that the players are well-informed as to each 
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other's preferences and range of strategies. In real life, 
however, the perceptions the decision-makers have of tlve 
situation may differ radically. In effect, in this 
situation, the players are trying to play different games, 
"...sometimes with unfortunate results" (1977, p,749). A 
"hypergame", by comparison, "...is a system com.prised of a 
set of games, with each game interpreted as expressing a 
particular player's idea of what is happening." (p.749) 
Such an approach can, for example, include ordinal 
preferences rather than the cardinal preferances more 
common in game theory. As far as is knov/n, hypergame 
theory has not yet been applied to urban planning. 
There are a number of decision-making and policy 
analysis tools that have been developed for application iii 
particular kinds of conflict situation, in addition to gaine 
theory. Three of special interest are: 
(a) the Analysis of Options technique (Bain, Hov/ard and 
Saaty 1971; Radford 1977); 
(b) the Analytical Hierarchy technique (Saaty and Vargas 
1981); and 
(c) the various multi-criteria decision-making techniques 
(Nijkamp 1975;1979; Smith 1980). 
The Analysis of Options technique is closely related 
to the theory of metagames (Radford 1977). It involves 
taking the knowledge, arguments, and insights of the 
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participants or informed experts, and fitting these into a 
game-theoretic model. Subsequent analysis is based on the 
theory of metagames, so that it does not require 
quantification. A central concept is that of the potential 
stability of the outcome for the participants, where any 
action each might take to improve his position can be 
responded to by a sanction wielded by one of the other 
players. A stable outcome for the situation as a v/hole is 
one where all participants are in a stable position. The 
options analysed are related to the various stable 
positions (Bain, howard, and Saaty 1971, p.134). The 
writers analysed the Subway-Highway Debate in Washington, 
D.C. in -July, 1969, in these terms, E'ive participant 
groups, and ten options, were identified as favourable, 
neutral, or unfavourable to the groups. They demionstrated 
the empasse in the situation. 
Multi-criteria Analysis aims at "...providing a 
consistent and systematic framework for judging the social 
value of multi-attribute alternatives by taking 
similtaneously into account a broad set of hetergeneous 
(often conflicting) decision criteria." (Nijkamp 1979, 
p.71). As Smith point out, most multi-criteria methods 
"...involve the v/eighting of independent criteria in terms 
of judged relative importance or judged relative value. 
The assignment of weights is the responsibility of the 
decision-maker, the elected representative, the planner, an 
interest group, or a cross-section of the community. 
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depending upon the context of the evaluation exercise. 
Explicit weights are reflections of human judgement and 
consequently variation betv\?een individuals is to be 
expected." (Smith 1980, p.l). 
Fuzzy Set Theory is an approach to social 
decision-making in situations of conflicts amongst groups, 
particularly where there are diverging priorities but a 
single proposal has to result (as in the implementation of 
public plans). Or rather, fuzzy set theory is a technique 
which is relevant in such a situation. It is "...based on 
the assumption that many elements in human thinking are not 
num.bers, but rather linguistic variables (such as long, 
very- long, not long, etc.) . Fuzziness is a type of 
impression which is associated with categories in which 
there is no sharp transition from membership to 
non-membership. The demarcation criterion of a fuzzy set 
is linguistic in nature. Consequently, there are grades of 
membership intermediate between full membership and 
non-membership." (Nijkamp 1979, p.72) Nijkamp has applied 
both fuzzy set theory and miulti-cr iter ia decision-making to 
a number of public choice situations involving land-use 
planning proposals (1975). 
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Endnote (1) 
The Prisoners' Dilemma Game is a two-party tv/o-choice 
nonzero-sum game, based on the following scenario. Two 
criminals, rightly suspected by the police of being 
responsible for a number of serious crimes, are apprehended 
after a minor misdem.eanour and put in separate cells. They 
are then each told, separately, that they are certain to be 
jailed on the minor charges (a "payoff" for this outcome 
of, say, two years in jail: i.e., a payoff of -2), but if 
they turn Queens's Evidence on the other for their major 
crimes they will be pardoned (a payoff of 0) v/hilst their 
partner v/ill recieve a heavy sentence (a payoff of, say, 
ten years, or -10). As the two prisoners cannot 
communicate, they are faced with a dilemma. If each has 
total trust in the other neither will "rat" and they v/ill 
each receive only minor sentences, as their major crimes 
will remain unproven. If either does not "rat" but the 
other does, the one who remained silent is at a 
considerable disadvantage. If they both "rat", they are 
both badly off, as they v/ill both receive the greater 
sentence, though somewhat reduced because of their 
confessions. As a matrix, this would appear as; 
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Tell 
Prisoner 
B 
Not 
Tell 
Prisoner A 
Tell Not Tell 
- 8 , - 8 
-10 ,0 
0 , -10 
- 2 , - 2 
In this matrix, as is a convention in Game Theory, the 
pay-off for the 'rov/' plaver (i.e., B) is shown first in 
each grid cell and that for the 'column' player (i.e.. A) 
second. 
Although the Prisoners' Dilemma situation appears 
trivial v/hen so baldly stated, the game structure and 
underlying motivational mechanisms are important in the 
wider community decision-making area. As Rapoport (1974) , 
shows, this represents a situation v/here individually 
"rational" behaviour will systematically lead to results 
that violate not only collective interests, but also the 
"objective" interests of the individuals themselves. This 
"paradox of rationality" is explained by the inherent 
incentive structure "which penalizes 'collaborative' 
behaviour of one individual unless all individuals will 
also collaborate, and v/hich rev/ards 'non-collaboration' as 
long as some individuals are willing to collaborate." 
(Scharpf, Reissert, and Schnabel 1978, p.64). The parallel 
with public welfare theory is clear. 
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The game of Chicken, v/here tv/o (teenage) boys drive 
their cars at full speed tov/ards ov.e another until one 
"chickens" and swerves, or until they crash head on, can 
also be represented in games matrix terms. 
Driver 
B 
Swerve 
Not 
Driver A 
Swerve Not Sv/erve 
1 5 , 1 5 
2 0 , 0 
0 ,20 
- 2 5 , - 2 5 
Each loses face by swerving, and gains prestige if the 
other swerves; but both are seriously injured if they 
crash. Swingle (1970) shows hov/ the game of Chicken also 
has non-trivial implications for larger scale social 
interactions, especially in terms of joint cooperative 
strategies over a period of time (See pp.236[ff]). 
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CHAPTER T^ «7ELVE 
CURRENT METHODS IN USE; 
A CRITIQUE, 
The fact that urban planning is not as successful as 
it v/ould like to be in managing conflict is widely 
recognised, Shoard (1982) illustrates this in a particular 
area which, as she notes, "planning v/as invented to solve"; 
"At the heart of the now much discussed conflict 
between agriculture and conservation lies exactly 
the problem that planning v.'as invented to solve. 
The pursuit of profit by those fortunate enough to 
own land is damaging an environment in which the 
whole community has an interest,"(pp,4-5), 
Mutunyagam (1981) shows hov/ in the United States 
environmental and land use management are severely hindered 
by conflicts amongst planning and im.plementing agents in 
the multijurisdictional situations which characterise the 
land use context. He discusses mainly the non-urban 
context but unresolved conflicts at the urban an 
metropolitan scales are also important (Aron 1969) . 
Other examples used throughout this thesis also draw 
attention to urban planning's problems v/ith conflict 
management. 
In the abstract all methods of conflict management in 
urban planning are applied at the interface between the 
existing state of things (or its extension into the future) 
and the desired state of things (or its roots in the 
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present). The conflict betvs'een agriculture and 
conservation or residential development is part of t'r.is 
interface. 
The concepts of the "forward process" of planning and 
the "backward process" developed by .Em.shoff and Saaty (in 
Saaty and Vargas 1981) provides a powerful organizing tool. 
The first process involves an assessment and optimum 
utilization of present capabilities, developed into v/hat 
will (is believed, or is likely to) be the future resulting 
from our current actions. The second process works 
backward from a desired or idealized future to the current 
actions necessary to bring this about. 
"It is clear that the backward process is limited 
by constraints on the policy to be developed and by 
possible conflicts with existing policies 
Conversely, projecting a likley future from present 
policies comes in conflict with the valued or 
desired future Making these two processes 
compatible is one of the major challenges facing 
planners." (1981, p.104). 
The authors illustrate this process by means of a 
diagram: 
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Fioure 12.1: Forward an£ Backward Planning Processes 
PRESENT Forward 
Process 
V 
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Backward 
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Logical 
Future m 
Environmental 
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7^  
omparison Desired 
Future 
Source; Fig 6.1, p,105; Emshoff and Saaty, in Saaty and 
Vargas 1981. 
The central box, the "2-point Boundary Resolution 
Process", represents the place v/here action to resolve 
incompatibilities between present policies and the desired 
future occurs. Recognition of the existence of this 
conflict is the necessary first step in managing it. 
Without this there will be confusion over the definition of 
the problem and the purpose of the application of 
management techniques. Sharpe provides a good example. 
The confusion he identifies had a number of dimensions. In 
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the situation he describes, ore set of protagonists, a 
business and University group, sav-/ a pedestrian m.all, a 
plan and a garage as the focus of an urban planning 
conflict, and community participation as (originally) a 
means to achieving that end, and (later) as a hinderance to 
that end. The other protagonists, a community-based group, 
saw the means to decision-making (i.e., community 
participation in decisions affecting them) as the issue; 
though they were less clear about the end the decisions 
should serve. There was general agreement on the kind of 
goal sought (in this case, a pedestrian-oriented 
environment) but different motives for v/anting it and a 
different focus on ends and means. Conflict arose because 
of these different motives (1973, pp.225-226). 
The incorporation of conflict and mechanisms for 
recognising it into the planning process enables 
appropriate management techniques to be applied as a matter 
of course. Town (1982) describes a situation which he 
feels does this successfully. He refers to a visit to the 
Netherlands, which has central, provincial (regional) and 
local governments, each with important planning (though not 
necessarily urban Planning) powers. The Ministry of 
National Planning has no national plan, but has national 
planning policies which are endorsed by Parliament. The 
Ministry assists in preparing sector plans (which are 
obligatory) . He goes on the say, 
"The main functions of the Ministry are to ensure 
that the Government administration is av/are of the 
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inter-relationship of secr.or policies, and that 
sector policies themselves are both influenced and 
understood by local government... 
"All sector plans, and any major changes to them, 
are considered bv a group of permanent head;- of the 
major departments chaired by the head of the 
Ministry. The group's job is to identify any 
conflict of plans betv/een sectors or v/ith 
provincial and local government. Having made all 
parties av/are of any conflict, efforts are made to 
resolve it by discussion and mutual agreement. The 
very fact of identifying conflict is often enough 
to lead to a prompt modification of plans. It is 
not the group's job to decide, should conflict be 
unresolved; it is referred to Cabinet for decision 
or for political negotiation with provincial or 
local government,"(1982, p,11),[Emphasis in 
original], 
Mutunyagam's (1981) analysis demonstrates that in the 
multijurisdictional environmental managem.ent context, 
conflict sensing and conflict m.anagement should be a part 
of the total management process. His approach is coloured 
by his choice of "cooperative m.anagement" as a desirable 
technique, but he shows that the process of formulating and 
selecting alternatiives for implementation needs to include 
a process by which conflict can be sensed. Firstly 
compatibility and incompatibility of goals are considered 
so that a set of acceptable alternatives is derived (Fig. 
12.2), then responses to these are tested for conflicts 
(Fig 12.3) . 
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12.2: Formulation of Alternativ^e: 
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Figure 1 2 . 3 ; C o m p a t i b i 1 i t y / C o n f 1 i c t Sens ing . 
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\ / 
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Source: Redrawn from Fig.8-2, p.109 in Mutunayagam (1981) 
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He then shows hov; outcomes can be of three types: 
1. alternatives opposed by some parties; 
2. alternatives over v/hich parties are ambivalent; or 
3. alternatives supported by some parties. 
Given these three possible outcomes and the possibility 
that once the range of outcomes is recognised the situation 
can be modified by appropriate action, than two 
conflict-based results emerge. (See Figure 12.4). 
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Deadlocked conflicts need procedural resolution 
(legislative intervention, judicial settlement, or 
arbitration are the alternatives given), but the phase of 
compatibility/conflict sensing opens the way for selection 
and implementation of alternatives v/ithout conflict. 
His analysis is important in that it is specifically 
related to environmental and land use issues and he 
recognises the importance of multijurisdictional conflicts. 
Friend, Power and Yewlett (1974) recognised a similar 
problem in identifying the need for the intercorporate 
dimension in British urban planning (and the need for the 
"reticulist" role). How well does current urban planning 
fare in following Mutunyagam and Friend, Power and Yewlett? 
In earlier Chapters, the place of Rational 
Comprehensive Planning as both a conflict managing 
mechanism and a norm for urban planning method was 
mentioned. This section starts with further consideration 
of its role. Rational Comprehensive Planning, something 
that seemed earlier to offer great potential, v^7as by the 
1970's being criticised. "Where it was tried and judged on 
its own claims comprehensive planning turned out to be a 
colossal failure." (Friedmann 1971, p.316). Because urban 
problems were so complex, urban planners drew heavily on 
scientific administration theory for rational models to use 
in evaluating and implementing policies. But these gave 
urban planners little real leverage in a world where 
problems v/ere multiple and conflicting, goals of 
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decision-maker.0 amorphous and vague, alternative courses of 
action uncertain and rioky, and benefits and costs 
value-laden and unquantifiablc. Urban d.evelopement 
decisions v*7ere, and still are, made by numerous public and 
private organizations — v.-'ith differing if not conflicting 
goals — who consent to be coordinated only when they see 
it to be in their own interest. (Rondinelli 1975, 
pp.16-17), Conflicts arose from the application of the 
rational comprehensive approach to this difficult 
situation. Rondinelli lists six characteristics of 
rational comprehensive planning: 
"(1) rational comprehensiveness of policy 
alternatives, the formulation of plans, and the 
implementation of programmes; (2) hierarchical 
integration of public decision-making organizations 
and policy-making and planning activities; (3) use 
of objective, technical, nonpolitical criteria for 
determining optimal solutions in the public 
interest; (4) regulatory control as the major 
technique for im.plementing policies and programs; 
(5) emphasis on the physical structure of urban 
regions in the formulation of development policies; 
and (6) centralized coordination of organizations 
and development decisions where strict hierarchical 
integration cannot be imposed." (1975, p.21). 
Some of these characteristics have application to 
urban planning conflict management but others are less than 
helpful. Rationality, objectivity and value-neutral 
regulation have some application, although to a limited 
extent and with the possibility of hiding rather than 
exposing problems. The focus on the physical ''.tructure 
also avoids consideration of many conflicts. Most 
importantly, the expectations of hierarchical authority and 
coordination were often unfulfilled, particularly at the 
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implementation stage. 
The approach, however., even if applied only to the 
physical aspects of the urban environm.ent, could be coupled 
with long-range, large-scale strategies. These can inspire 
support and so overcome conflicting parochial interests. 
Comprehensive, physical plans had an aura of certainty, of 
finish, of completeness, which although false enabled them 
to attract support. Being based on an end product rather 
than a process they could be presented and "sold" to 
decision-makers or the public. Plans based on performance 
standards, or process, are not as marketable. 
Thus rational comprehensive planning had some 
potential as a conflict managing mechanism but fell far 
short of success in the crucial implementation stage. As a 
way of engendering commitment it was successful. 
In the United States, as Rondinelli (1975) shovs's, 
intellectual conflict over the proper form, and content of 
urban planning has divided mainly into those v/ho would work 
towards the ideal of rational comprehensiveness and those 
who would give greater weight to immediate, messy, 
short-term conditions. The division was different in the 
United Kingdom. Here, in the early stages, it was between 
two different kinds of professional rationality — that of 
the focussed training of professionals such as architects, 
engineers, and surveyors and that of the generalist urban 
planner trained in the wider application of rationality 
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(See Faludi, 1972). l.ater developments paralled those in 
the United Stares. (Foley 1973; Kealey, McDougall and 
Thomas 1980) . 
Both approaches included conflict management as part 
of their purpose, though each dealt with only part of the 
total range of urban planning conflicts. This appears to 
be a major problem running throughout all urban planning 
approaches to conflict managem.ent: if conflict is 
considered, only a small portion of the total range is 
identified; if conflict is shown to need management, only 
a tiny proportion of potential management processes are 
considered. 
Two commonly used conflict management processes which 
deserve detailed attention here are the use of a 
superordinate value and the use of com.promise. 
The appeal to a superordinate value is usually to the 
"community interest" or the "public interest", so that 
conflicts over parochial local values are overcome, for the 
"public interest" is held to be superior to that of any 
single group or individual interest. Despite the problem.s 
of defining the public interest, either in the relatively 
pragmatic political sense of representation (Fagence 1977) 
or in the Utilitarian sense of the greatest good of the 
greatest number (See, for example, the impressive critique 
by Anderson 1932) it is still an important concept for 
urban planners. Other concepts, such as justice, equity. 
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fairness, equality, or democracy can serve a similar 
purpose in conflict management. The survey undertaken as 
part of this investigation shov/ed that there v/ere only a 
limited range of issues on which an appeal to the v/ider 
public interest could over-ride the parochial interests 
associated v/ith a local authority's spatially constrained 
mandate. It is likely a similarly limited range of issues 
is amenable to claim.s on the public interest even v/ithin 
the one jurisdiction. Further, as discussion in Chapter 
Eleven shov/ed, this kind of appeal is appropriate only 
where there is interaction betv/een the parties. 
The other approach is that of seeking a "balance" of 
two (or more) conflicting interests, usually as a 
compromise (v/here each party is expected to abandon some of 
its original goals in favour of a new position v/hich 
incorporates some of each party's original desires). The 
concept of "balance" is more ambiguous than that of 
compromise, although in urban planning the two terras are 
used interchangeably. Because "balance" can have a variety 
of meanings, the terra "compromise" is preferred in the 
discussion which follows. 
Compromise has a number of shortcomings as a conflict 
management end-state. Firstly, in a negotiated compromise, 
each party retains the non-negotiable goals it considers 
the most important. The underlying conflict of values is 
not addressed in any significant way and so the conflict is 
likely to surface again in the future. 
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Equally as important is the fact that compromise can 
only be applied where quantifiable goals are at issue (in 
the sense that a "quantity" of the goal can be retained 
v/hilst som.e other part of it is given away) . The only 
other situation where compromise is possible is v/here a 
primary qualitative value qoal (e.g., high amenity) is made 
up of a number of secondary values (e.g., "treedness", 
residential purity, quiet and acceptable neighbours) some 
of v.'hich can be traded off for concessions in others. 
Purely qualitative goals of primary importance are not 
negotiable. One either has them or one does not. Some 
qualitative goals may be sacrificed to protect others 
(e,g-, , sacrificing quietness to retain safety), (See the 
discussion on quantitative and qualitative qoals in Chapter 
Five). 
Compromise, thus, is possible over quantitative goals 
only and not over qualitative goals. 
Even when compromiise is possible it may not be the 
most desirable outcome. Assuming that some measure of 
value or utility of desired outcomes in a two-party 
conflict is possible, the situation would be as represented 
in Figure 12.5. 
Figure 12.5; Incompatible GoaJ^  Y.5J:-ii?-£ 
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In this Figure, Party A desires outcome, a, and values its 
amount Yl. Party B desires outcome, b, and values it Y2. 
A compromise position, though one of many possible, is 
illustrated in Figure 12.6. 
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Fjcjure 12 >_6_ A Comoro:Tiise Position 
The compromise position, c, has some value for both A and 
B, but this value is less than either party desires (VI for 
B, V2 for A). The total value, or total utility, of a 
compromise at position c is V3 (where V3 = VI + V2) . V3 is 
far less than the total if A capitulates to B's wishes, or 
vice versa. 
An even more illuminating example is shown in Figure 12,7. 
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Figure 12.7: Value Ccuacromise 
Here, a compromise position, c, gives a total utility of 
V3, but the capitulation of B to A gives a total utility of 
W2 (where W2 = Yl + V7l) . If utility is measured so as to 
reflect a wider societal benefit rather than merely the 
utility to the parties concerned, then the outcomes of the 
conflict between A and 3 can be ranked in descending order: 
1. B capitulates to A (Utility = W2) 
2. A capitulates to B (Utility = Y2) 
3. B withdraws leaving only A (Utility = Yl) 
I* a compromise at or near c (Utility = V3) 
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In addition,- as one seeks a balance or compromise 
between tv/o conflicting land uses, one is assuming that 
both have some right to be considered, something v/hich may 
involve the application of hidden values. Thus, in seeking 
a balanced land use policy for Moreton Island, the tov/n 
planning consultants assumed sand-mining operations, active 
recreational pursuits, and the conservation of natural 
features all had some right to exist on the island. {h.A, 
Heath and Partners 1976) .. 
In fact, the exclusion of one or more of the actors 
may be the more desirable. In taking this course the 
"right" of one or more of the parties to be part of the 
"balance" is not recognised. In practice, the compromise 
sought is often betv/een the total acceptance of lucrative 
and powerful interests on the one hand and only partial 
acceptance of them on the other. On Moreton Island, this 
meant accepting some, but not all, sand-mining claim.s. In 
areas of rainforest exploitation it means accepting some 
but not all of the claims made by logging companies. 
"Planning gain" (where a condition of the urban planning 
approval is the addition to, say, a large housing 
development of publicly beneficial but unprofitable uses 
such as a health clinic or public library) has been seen by 
some urban planners as a form of compromise akin to that 
described. Fundamentally, however, they are different. 
The addition of a health clinic to a housing development 
does not threaten the existence of the housing development. 
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Arguably it may even enhance both the development and its 
profitability. But sand-mining and the undisturbed state 
of nature are completely incompatible, as are active 
recreation and the undisturbed state of nature. The 
presence of one necessitates the absence of the other. 
Compromise is a conflict management end-state where 
the final outcome depends upon the power differentials 
between the tv/o parties. The effects of the power 
differential can easily be disguised (though perhaps 
inadvertently) thi-ough the use of "rational" or "objective" 
procedures. A good example of this is the discussion by 
Lichfield, Kettle and Whitbread (1975). 
"Between alternative plans there will be conflicts 
in the achievement of preferences for any one 
group, and also conflicts of interest between 
groups. If the achievement of the preferences of 
certain groups are in conflict (where plan A is 
better for item x, but plan B is better for item 
y) , we need to know the comparative "strengths" of 
the interests in order to increase the information 
available to assist in the resolution of the 
conflicts through decision. Indeed, a ranking of 
alternative, plans may only be made when the 
criteria used for trading-off conflicting 
objectives are made explicit (since dominance of 
one plan for all objectives is rare in practice). 
Sometimes it is not possible to agree on these 
criteria. Nevertheless, it is usual in undertaking 
evaluation exercises to try to obtain some 
impression of the extent of these 
conflicts."(p.11). 
They go on to show (p.12) that a common measure of 
value (e.g., money) can be used to measure "strengths" 
based upon "willingness-to-pay" criteria. Or a consensus 
amongst the planning team may be used to establish relative 
values for conflicting items (a process they say v/as used 
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in the Coventry-Solihull-Warwickshire Studv), "Strength" 
of value based on money criteria disguises the fact that 
different groups have different access to resources. 
Although the ranking of items in this way may be applicable 
for a single group, a comparison of rankings between groups 
is extem.ely dangerous. Thus, rankings by "the planning 
team" in the Study m.ay diverge greatly from the rankings 
that would be used by the client com.munity. In this case, 
the planning team is the more powerful of the groups (in 
terms of authority and information and internal coherence) 
and so any compromise betv/een conflicting group rankings is 
likely to be biased in their favour. 
It is clear, then, that although compromise can be a 
legitimate end-state for conflict managment in urban 
planning it suffers from a num.ber of important draw-backs. 
In general urban planning tends not to take sufficient 
account of the structure of the conflict situation in 
applying conflict management techniaues. Chapters Three 
and Six have demonstrated both the range of possible 
characteristics of conflict and the variety of urban 
planning conflict areas. One area that should, influence 
the choice of technique, but often appears not to do so, is 
the nature of the parties in the conflict. Chapter Five 
demonstrated the ranqe of actors involved in the urban 
planning process. These may be in conflict. Koebel (1979) 
shows hov/ a bargaining framework can be applied to some 
conflicts between urban planning agents and the public. 
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The influence of the parties then becomes important 
(pp.59[ff]). He also shov/s the effects of a zero-sum 
structure and how this can be "transformed." (pp.47[ff]). 
His analysis shov/s hov^; important an understanding of the 
parties to an urban planning conflict is and how 
appropriate techniques (in his case, a form of bargaining) 
can be useful. By implication rather than directly, he 
also shows how only some techniques are approriate for some 
situations. 
A final general criticism of urban planning's approach 
to "conflict manageraent is its propensity not to recognise 
that conflict raay sometimes have beneficial effects. These 
effects may accrue in the long term, through gradual value 
changes, even though the interim conflict conditions may 
not necessarily be acceptable. An exaraple is that noted by 
the Urban Affairs Comraittee of the Nev/ Zealand 
Environmental Council (1980). In discussing comraunity 
involvement in decision-making, they noted that inner city 
developments and projects in the 1970's initiated problems, 
and after "...a period of conflict and confrontation many 
cities launched participation projects in attempts to 
secure greater public involvement."(p.35). Despite the 
bland language of the Committee, it is clear that action to 
increase public involvement occurred only after conflict 
and confrontation. The conflict may not have been the 
cause of the action, but it raised the need for action onto 
the public agenda. In all cases such as this one, though, 
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other actions may have achieved similar results.. An 
awareness by the authorities of the potential for manifest 
conflict might have initiated actions to avoid the conflict 
in the first place. 
Cullingworth (1973) also m.akes the point that public 
participation in urban planning can be seen as a v/ay of 
exposing latent conflicts rather than reaching consensus. 
He feels that this is an essential task in a dem.ocratic 
society with plural values.(p,169). 
A detailed critique of all conflict managem.ent 
techniques used in urban planning is clearly beyond the 
scope of any single study. In Chapter Fifteen below, the 
results of the survey are.used to indicate some of the 
short-comings of current conflict management processes and 
to suggest some improvements relevant to the local context. 
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CHAPTER THIRTEEN 
TOWARDS AN IMPROVEMENT IN METHODS, 
Urban planning has as yet explored only the fringes of 
conflict management. The situation can be improved in a 
number of ways. This Chapter v/ill present a brief overview 
of some of these; but a more detailed account v/ill be 
included in the three concluding Chapters (Fourteen, 
Fifteen, and Sixteen). These v;ill include lessons 
abstracted from the various studies undertaken. 
Firstly, there is the need to recognise conflict 
management as a change strategy, to accept it as a valid 
part of the urban planning process and to be cogizant of 
the range of techniques potentially available. Urban 
planners need to temper this v/ith the recognition that they 
do not, as things stand at the moment, have a substantial 
role in the two main conflict management parts of the urban 
planning process, namely decision-making and 
implementation. Tv/o other important background factors are 
the need to recognise the potential benefits of some 
conflicts and the fact that urban planners may be either 
third parties trying to influence other parties in the 
conflict, or they may be themLselves part of the conflict. 
Conflict management approaches will differ as these 
background factors differ. 
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Particular methods of conflict management are more or 
less appropriate according to the circum.stances of the 
situation. For urban planners, the main situational 
variables are (i) the value placed on the conflict, (ii) 
the general change strategy seen as the most appropriate, 
(iii) the degree of interdependence of the parties, and 
(iv) the type of interdependence, including the "rules" of 
the relationship. 
Underlying these considerations is the part played by 
urban planning's focus on land and land uses, for land as a 
resource has a number of unique characteristics which 
affect the nature of urban planning conflicts. Urban 
planning conflict management may need to consider 
innovative ways of managing land as a resource. The 
application of more generalized conflict manageraent 
strategies may be a suitable first step in doing this. 
Two other aspects of urban planning, which have 
implications for conflict management, are its nature as a 
profession and its location within the structure of 
government. These constrain both the part the urban 
planner can play in the total urban planning process and 
his part in the urban planning conflict management process. 
Low's discussion on coordination (and conflict) in 
government in Victoria is a useful example (1980). 
Page 532 
The question of the form.al and informal power 
available to the urban planning agency (as in Wrong's 
discussion of the dimensions of power), and the legitimate 
and illegitimate use of power by agencies and urban 
planners (Coleman 1975) become of importance. 
In the end, the single most important consideration is 
why manage conflict at all? Improved methods are necessary 
only if management is desirable. This study has sought to 
demonstrate that conflict manageraent is both necessary and 
desirable in urban planning, even if the conflict is 
positively valued, and that conflict managem.ent is a broad 
concept encompassing a variety of mechanisms. Conflict 
management can make urban planning activity more effective 
in the pursuit of its goal of enhancing both the public 
good and the built environment. At the more pragmatic 
level, better conflict management means more effective 
implementation. 
These various points are discussed in more detail in 
the three following Chapters. 
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CHAPTER FOURTEEN 
CONCLUSIONS FOR CONFLICT STUDIES 
The conflict variables discussed in Chapter Three 
were; 
1. the regulatory framev/ork; 
2. the focus of the interaction; 
3. the av;areness of the parties; 
4. the continuity of the conflict; 
5. the comraunications involved; 
6. the means used to pursue the conflict; 
7. the locus of the goals over which the conflict occurs; 
8. the availability of goals and resources; 
9. the subjectivity/objectivity debate; 
10. the nature of the parties; 
11. the directness of representation; 
12. the spatial dimension; 
13. the environraent of the conflict; 
14. the time dimension; and 
15. the value placed on conflict. 
This Chapter will be structured around these 
variables. 
14,1, The Regulatory Framev/ork . 
The regulatory framev/ork of urban planning conflict is 
problematic. Urban planning itself is highly regulated as 
part of a wider regulated (local) government framework. 
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Urban planning is generally implemented through a system of 
regulations. Yet the conflicts that occur in urban 
planning can take place v;ithin, outside or over this 
regulatory framework. And this conflict may be completely 
asymmetrical, with those regulated (e.g., land developers) 
striving to be freed of regulation, with those applying the 
regulations striving to apply them, literalism (e.g,, some 
urban olanners) and those making the major decisions 
v/ishing to bend the regulations v;herever necessary (e.g,, 
local government Councillors), A distinction must be drawn 
between regulating urban planning activity and regulating 
urban planning conflict, although obviously there is 
overlap. Urban planning regulations often define the 
termination point of the conflict in local authority 
decisions, appeals or arbitration. But urban planning 
conflicts, as discussed in Chapters Six to Nine, cover a 
far wider range of situations than just those directly 
related to the urban planning process. The existence of 
the "influence perspective" and the "social control 
perspective" (Gamson, 1968) reinforces the distinction. 
Social and political conflicts particularly impinge on 
urban planning from a location in a wider environment. 
Conflict over the regulatory framework in this context is 
over the legitimacy or place of urban planning in the 
perceived v/ider conflict situation rather then over the 
rules by which urban planning conflicts can be pursued. 
This conflict faces many public agencies (Greer, Kedlund 
and Gibson 1978). It is not over the role of the urban 
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planner in the urban planning process, but rather over the 
role of urban planning in the wider social and political 
processes. 
The survey showed that the regulatory framev/ork of 
local government conflicts on urban planning m.atters was 
deficient, in Queensland at least. The situation is 
exacerbated by the position of the State government as both 
the regulator of local government and the formal arbitrator 
of local government conflicts. This is not helped by the 
party polictical nature of the State machinery, and the 
fact that many local authorities are at least superficially 
non-party political. However as regulations in a difficult 
area such as conflict tend to be clum.sy if not ineffectual 
for all except the miost obvious and serious situations 
deficiencies in the regulatory framework allow a greater 
range of informal avenues to be used. 
There is a strong link here between the discussion of 
the regulatory framework and the subjectivity/objectivity 
debate below. 
14.2. The Focus of the Interaction. 
Chapter Six developed a typology of nine areas of 
urban planning conflict. Clearly the focus of the conflict 
interaction will vary with the type of conflict. 
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The rest of the thesis, including the survey, has 
shown that there are four main foci of urban planninq 
conflict interactions: 
(a) land, and the use of land; 
(b) the public interest, its definition and representation; 
(c) role conflicts involving the urban planner and urban 
planning agencies; and 
(d) goal and value conflicts, concerning the purpose of 
urban planning itself or particular urban planning 
proposals. 
This thesis is concerned mainly v/ith (a) and (c) , and 
only to a limited extent with (b) and (d). 
Land, as a focus of conflict interaction, im.parts 
certain characterisitcs to the conflict interaction. Land 
is in limited supply, and is im.mobile. Generally its 
occupation by one use, or ownership by one party, prohibits 
the use or ownership by others. Its value is measured in 
terms of both intrinsic qualities and relationships to 
other locations. Thus, as conflicts over land are often 
zero-sum interactions and are related to the allocation of 
use and control, the connection betv/een resource conflict 
and social and political conflict is clear. The survey 
dealt specifically v/ith only a limited number of land-based, 
conflicts, but it is clear even from these that 
inter-organizational conflict between local authorities is 
often a result of land-based problems. Although the 
techniques to manage this type of conflict are available 
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whether they are applied or not depends on the will of 
decision-makers. 
Role conflicts constituted a major part of the 
discussion in Chapter Eight. Hov/ever, in this type of 
conflict as in others found in urban planning, the iriajor 
focus of the conflict is on issues rather than the other 
party. It is rare for parties in conflict in urban 
planning to actively seek to destroy each other, as most 
urban planning matters revolve around decision-makers v/ho 
claim public legitimacy (the Courts, the Minister, or 
Councillors). In industrialised, capitalist countries 
there may be the rumblings of a "legitimation crisis" for 
the governmental apparatus (Habermas 1975; and Vidich and 
Classman 1979) but this has not yet substantially affected 
urban planning. 
Conflicts involving the public interest and goal/value 
conflicts appeared to be beyond the scope of current urban 
planning methods to resolve. VJhen discussed in the survey, 
"solutions" fell into two main categories: (a) I recognise 
the problem, but do not know what the answer is (a com.mon 
response to the problem of balancing interests in the 
protection of arable land), and (b) the solution to the 
problem is for a legitimate decision-maker to take action 
(usually Council or the Minister). Urban planners were not 
usually considered in this role. 
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14.3. Awareness. 
The definition of conflict used in this study is a 
wide one. Many respondents in the survey had a much 
narrower definition in mind, and referred to 
"difficulties", "problems" or "disagreements" between urban 
planning agencies or betv/een Councils and urban planners. 
The dimension of av/areness of conflict must needs be 
extended to incorporate this divergence. Parties may be 
aware of a problem which needs problem-solving action 
(including the use of techniques labelled in this thesis 
conflict management) although they raay not call it 
conflict. 
14.4. Continuity. 
Although continuity is not a raajor issue for urban 
planning conflict, the underlying factors which lead to 
conflicts have a continuing existence. A nuraber of 
different conflict episodes may spring from the same 
factors over a period of time. Deutsch (1971, p.46) 
relates conflict resolution processes to the amount of 
coincidental conflict surrounding a particular conflict 
episode. The volume and type of coincidental conflict will 
be related to the continuity of underlying factors. Cases 
were given in the survey of continuing conflict-ridden 
relationships between neighbouring local authorities (in 
one case, extending over more than seven years) reflecting 
urban/rural dichotomies, different rates of development, 
power differentials, personality differences, and party 
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political differences. The survey also suggested that 
where role conflicts occurred there v;as a reduced 
acceptance of a wider role for urban planners. 
14 .Jij^  Commun i c a t i on s . 
Abstinence from communication did not occur in any of 
the situations surveyed. Even if one level, of the 
authority hierarchy v;as unv/illing to communicate directly 
with its counterpart in the other organization, other 
levels were able to. Urban planning agencies are not 
closed systemis, and there is a considerable amount of role 
overlap in the relationships between agencies. For 
example, most urban planners are members of professional 
institutes, and attend comm.on-interest conferences and 
functions. So too do Clerks and Mayors. And neigh.bour ing 
areas provide access to clubs and suchlike for members of 
both organizations. 
The ambiguous relationship between comraunications and 
conflict was well illustrated. Although conflicts can only 
be managed if there is some form of communication, there 
were cases where comm.unication of demiands led to enhanced 
conflict, and a case where the local newspaper's role in 
"distorting" communications v/as thought to have exacerbated 
the conflict. 
Control of communication is a dimension of power. It 
can be used to enhance or reduce conflict (Burton 1969) . 
In urban planning conflicts involving social groups or 
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organizations in addition to urban planning agencies, 
restrictions on access to inform.ation raay be a source of 
conflict. Or lack of official coir.inunication may lead to 
conflicts as informal and rumoured information is 
substituted. The example of the Wolfdene Dam site in 
Albert and Beaudesert Shires as an example v/as mentioned. 
The State has apparently made the decision that the .site is 
to be utilized at some date in the future and has decided 
on the height of the dam wall. Yet there is no official 
information available. Conflicts have arisen between 
developers v/ho v/ish to sub-divide land and Beaudesert Shire 
which is trying to protect the empondment area. 
Uncertainty, along with lack of State government 
information and comraunication exacerbate the problem. 
Susan Batty (1977) identifies information shortages 
(as well as spatial considerations and the time elem.ent) as 
characteristic of urban planning conflicts. Certainly the 
responses in the survey reinforced this view. Information 
was important both to an understanding of the conflict 
itself and the the choice of conflict managem.ent strategy. 
Communication was seen as essential to information 
gathering. Avenues available include the public channels 
open to all (such as inspection of application documents), 
structural and voluntary channels v-zhich may not be freely 
available or which may deliberately be closed oy the other 
party (such as Chairman to Chairman discussion), and 
"forced" channels (such as the legal "discovery" of 
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documents involved in appeal cases). Inter-organizational 
relationships are characterised by less v/ell defined 
communications channels than exist within organizations. 
This was the case both for the local authorities surveyed 
as well as the archetypal ad^  hoc situation of the 
re-planning of Darv/in after Cyclone Tracy. 
14.6. Means Used. 
With the exception of some social urban planning 
conflicts, violent physical conflict does not occur in 
urban planning. The normal means are formal avenues (those 
set out in law, or structured relationships between legally 
constituted bodies) or informal avenues such as v/ithholding 
or delaying tactics, misinformation, and the like. 
Conflict management is usually by similar formal and 
informal avenues. 
Analysts such as Galtung (1975) have developed a wide 
concept of violence (parallel to Ward's (1973) v/ide concept 
of vandalism), which includes repressive actions by public 
authorities as well as the more usually included physical 
exchanges. This study did not address this issue, but 
there may be a need to explore the role of urban planning 
in conflicts where excessive State power, in relation to 
the power available to affected groups, is used, 
particularly where land usage is a concern. The problem of 
Aboriginal land rights in Queensland is such an issue. 
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The partly -rationalist and partly political nature of 
urban planning indicates that urban planning conflicts are 
pursued in two vs'ays; by attem.pting rationally to follov/ an 
objective procedure, such as defining a shopping catchment, 
measuring needs and provision, and determining the optimum, 
location for required retail facilities; and/or by 
artfully lobbying, persuading, and cajoling political 
decision-makers. 
14.7. The Locus of the Goals. 
In many urban planning conflicts the goal of the 
struggle is not to obtain an object but rather to obtain a 
permission or approval. It is important then to 
distinguish whether the conflict involves the 
decision-maker as merely an arbitrator or as a party to the 
conflict. For example, a local authority may be 
arbitrating a conflict between a developer and residents, 
or it may be putting forward a re-development proposal 
objected to by both residents and developers. The goal 
thus may be external to the parties in conflict, or in the 
latter case within the jurisdiction of one of them. 
Permissions can be transferred from one agency to 
another, such as from a local authority to a Court. The 
immobility of land can be overcome in conflict studies by 
the transfer of ownership or relevant permissions. Thus 
the locus of goals over which urban planning conflict 
occurs may move as the conflict progresses, altering the 
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structure of the- conflict itself, 
14.8, Aval lab jlitv of CjOals and Resources, 
Urban planning is concerned v/ith the allocation of 
resources, and especially land, in the urban and regional 
system.. Land is limited in supply and immobile and thus 
subject to serious allocation difficulties. However, as 
urban planning is concerned as much with permissions and 
ownership as with the land itself, and as these are much 
more easily created and transferred, they are as important 
to goal and resource availability as they are to goal and 
resource location. Potentially this difference allov^ ?s 
zero-sum (or v/in-lose) conflicts can be transposed into 
nonzero-sum conflicts. 
The survey showed, however, that in the local context 
at least, there is another factor of imipcrtance:-
uncertainty over the availability of resources which are 
the source of the conflict and so of the value that should 
be placed on them. Good arable land is a resource in 
limited supply, as are suitable water catchments. The 
supply of neither is fixed for land can have its 
productivity enhanced, and for extra costs water can be 
transported and purified. The question is, just how 
limited is the supply of the resource. The uncertainty is 
still sufficient for some respondents to declare the supply 
of arable land to be no problem, and the supply of potable 
water as something that can always be increased if one is 
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prepared to spend m.ore money on purification and treatment. 
There is overlap here to the objective/subjective debate, 
for if the participants feel a resource is not threatened 
thev do not see interactions based on it as conflict. Only 
"objective" outsiders (v/ho may in fact be viewing the 
resource subjectively) see a resource-based conflict. 
In urban planning, as elsev/here in society, one goal 
may be "unavailable" because of the priority given to 
another goal. The availability of a resource must be 
measured under conditions of allocated prioritieso Good 
arable land may be flood-prone, in the catchment of a 
proposed .dam, and also on the edge of an expanding urban 
area. It cannot be used simultaneously for all three 
purposes. The allocation of priorities is thus as much 
part of the understanding of urban planning conflict as is 
the understanding of the nature of the resource itself. 
14.9. Subjectivity/Objectivity. 
This aspect of urban planning conflict was m.entioned 
in discussion of the regulatory framework and goal 
availability. The "influence perspective" (Gamison 1968) on 
urban planning conflicts has similarities to the 
objectivist position. Objectivists claim that conflict is 
inherent in the structure of society and thus unavoidable. 
They see existing controls and. resource distribution as 
sources of conflict. But as outsiders they see conflict 
where those inside the social structure may not. 
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Th.e subjectivity/objectivity debate itself is more 
directly related to social, and especially social class, 
conflicts then to urban planning conflicts as a v/hole. The 
examples and the survey which form part of this study v/ere 
not intended to explore the subjectivist/objectivist 
dichotomy. Urban planning conflicts are as much the 
outcome of the subjectivist or objectivist perceptions as 
are any other social conflicts. 
14.10. The Nature of the Parties. 
Urban planning is one of a number of social sciences 
which exist at the interface betv/een individual and group 
action. In general, urban planning is concerned with 
groups of people, or classes of events, but the thesis has 
drawn attention to a number of areas where the parties in 
conflict are individuals rather than groups. One example 
is the conflict between individual rights (and costs) and 
group interests (and benefits) in the application of urban 
planning proposals or controls, A second exam.ple is the 
way that individual antagonisms of Clerks or Mayors may 
involve whole Councils in conflict. A third example is 
that of the beliefs of the individual urban planner v/hich 
help him. define his role. 
The typology of urban planning conflicts developed in 
Chapter Six showed that conflict involves all scales and a 
wide range of types of party, but as Chapters Seven to Nine 
showed, some types of party to urban planning conflicts are 
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more relevant than others. 
The characteristics of the parties have considerable 
influence on the nature, process, and course of the 
conflict. The characteristics considered in Chapter Three 
are particularly relevant; their ideology, their 
motivation, and their internal decision-making processes 
and cohesion. The political ideology of the parties 
involved in urban planning conflict obviously varies 
considerably. Hov-/ever, the fact that urban planning is 
predicated on interference in the free play of market 
forces (if such a free play actually exists anywhere in the 
v/orld) allies it m.ore closely v/ith "left" and "centralist" 
politics than "right". Whatever political beliefs urban 
planners espouse, this will colour their value position. 
The motives for v/hich parties engage in urban planning 
conflict are similarly diverse, but can generally be 
grouped as the support of some public interest, or the 
protection of one's own or in-group interests. Current 
motives for becoming involved in urban planning conflict 
tend to be reactive: the protection of an interest against 
a proposed action (or lack of action). The decision-making 
processes of the parties and their inherent stability are 
strongly influenced by the governmiental nature of most 
urban planning agencies. Other parties tend to develop 
coherence in response to these characteristics. The pov/er, 
legitimacy and authority of the parties also reflect this 
division between public agencies and those reacting to or 
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opposing public agency actions. The v/ay applications for 
urban planning approvals are made means that most parties 
opposing public agency actions or decisions are ad_ hoc 
entities formed around the conflict in question; although 
if the particular conflict is seen as an example of a wider 
struggle, those involved mav be organizations set up for 
other purposes which see the conflict as a way of 
protecting their ov"/n interests. Local authority 
respondents appeared to hold a fairly general opinion that 
although the public had a right to have its opinion heard 
in urban planning matters, the current avenues, such as 
objecting to a proposal, or approaching a Councillor, were 
adequate. These avenues do not in practice provide members 
of the public with much power. Local authority officers 
and Councillors were generally opposed to "noisy 
minorities" being heard, but viewed other local authorities 
as legitimate sources of opinion in m.ost matters. 
Conflicts between local authorities were viewed as somev/hat 
separate from conflicts between local authorities and 
public groups. 
•In discussing the nature of the parties to urban 
planning conflict, one needs to consider whether the urban 
planner is part of the conflict or whether he is outside 
it, acting as a third party. With the exception of 
professional role conflicts, respondents generally sav/ the 
urban planner as an expert adviser to political 
decision-makers, and so not directly involved in conflict 
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situations. By implication, they saw his direct role in 
conflict managem.ent as a weak one, or at best informal. 
His role as adviser and expert, as well as the expectation 
by a minority of respondents that he should have a stronger 
decision-miaking role, gives hope of the acceptance of a 
greater part in conflict management, 
14,11, The Directness of Representation, 
The various actors in the urban planning process all 
claim to be acting in some way to represent the public 
interest. Public agencies claim this through their 
electoral and legal position, professionals through their 
expertise and ethics, public groups through their public 
concerns, and land and property developers through their 
actions to fill effective public demand. Clearly urban 
planning conflicts inv/olve the problem of representation of 
the public interest in a variety of guises. This study 
surveyed only local government personnel and so cannot 
speak for other urban planning actors with any authority; 
but it was clear that both officers and Councillors felt 
that local authorities had as a primary responsibility the 
representation of the interests of their own specific area. 
Wider regional and State interests were secondary, though 
still important. Only a few major issues (especially the 
supply of v/ater) were seen to override local interests; 
the public represented in this case v/as regional. Thus, 
superordinate goals can be expected to be only partially 
successful in urban planning conflict managment. 
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14.12, The Spatial DimenGJon, 
The nature of local authorities as locality-l.^ ound 
organizations v/ith specific spatial jurisdiction was 
reinforced in the study. So also was the importance of the 
spatial and locational characteristics of land as the major 
focus of urban planning activity. Land continues across 
and beyond jurisdictional boundaries, and positive and 
negative externalities arise from the use of land. 
Local authorities have legal jurisdiction only over 
the land within their boundaries (v/ith limited exceptions), 
but. because all those in Queensland come under the one 
State control and because some of their responsibilities 
(such as the provision of water and sewerage reticulation) 
have wider implications they are generally aware of the 
public interest beyond their boundaries. As mentioned 
above, however, this awareness did not necessarily extend 
to responsibility. They are also well aware of the spatial 
impacts of urban planning conflicts. 
14.13. The Environm.ent of the Conflict 
The environment of urban planning conflicts is as 
varied as the environment of the urban planning process 
itself. The survey and examples do not generate any nev; 
lessons for conflict studies in this field, although two 
extra points are v/orth noting. 
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The first is the effects that technological 
developments appear to be having on conflict. On the one 
hand they are exhancing the possibilities of communication, 
enabling m.ediocre arable land to have its productivity 
enhanced, and enabling more effective water treatment, the 
results of v/hich is the reduction of urban planning 
conflict. But on the other hand they are reinforcing 
social divisions, creating a dem.and for sites for new 
problem industries (such as the current proposal for a 
uranium enrichment facility near Brisbane), and generally 
adding to the complexity, speed, and conflicts of urban 
life. This clearly has an influence outside urban planning 
(Clarke 1971). 
The second is the interdependence between urban and 
non-urban areas, as urban populations increase and urban 
areas expand. The direct dependence of urban areas on 
non-urban resources, particularly water, land for 
expansion, building materials, and recreation resources, is 
especially noticeable. Thus, urban planning agencies are 
increasingly becoming involved in conflicts with non-urban 
planning agencies. 
The legal environment of urban planning can be seen as 
either the context in which urban planning conflicts occur 
or as a cause of conflicts. 
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The stability of the socio-political environment is 
suggested by Sharpe (1973) as an im.portant factor in the 
effectiveness of some urban planning conrlict management 
processes, such as rational comprehensive planning. He 
suqgests that this approach may work well v/here there is a 
stable social and political environraent. Whether or not 
urban planning is taking part in an "era of social 
revolution" (Gross 1971) is an issue in considering the 
environment of urban Planning conflicts. 
14.14. The Time Dimension. 
The dynamic nature of urban planning conflict v/as 
reinforced throughout the study. There are underlying 
factors which could lead to recurring conflict episodes 
over a period of time. There v/ere references to the 
gradual stabilization of working arrangements between 
Councils over time, leading both to the management of 
conflict and the development of avenues for managing future 
conflicts. And some aspects of urban planning conflict 
where artificial time barriers become important were noted 
(such as the 30-day lim.it on objections to re-zonings, and 
the timing problems which arise when Councils meet only 
infrequently). Almost all responses emphasised the staqed 
sequential nature of the conflicts they dealt with. 
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14.15_, The Value Placed on Conflict. 
Almost without exception, urban planning conflicts 
X 
were viewed as dysfunctional, a problem to be removed, 
although most respondents also saw conf1ict as something 
inherent in the urban planning process. A fev/ saw conflict 
as a stimulus to personal achievement, and an aspect of 
their work which they especially enjoyed and found 
challenging. This was usually in terms of a challenge to 
be overcome, something where they could test their mettle 
in achieving a satisfactory solution. 
Inter-organizational and professional role conflicts 
appeared to be less negatively viewed (or more accepted) 
than conflicts v:;ith public groups. 
Overall, urban planning conflicts in the local context 
were seen as "games" or "debates" in Rapoport's terms 
(1960) rather than as "fights". Formal 
inter-organizational and intra-organizational conflicts 
which occurred within a defined legal structure v/ere 
similar to "games"; and the informal person-to-person type 
of conflict, which was generally less visible, v/as similar 
to a "debate". 
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CHAPTER FIFTEEN 
CONCLUSIONS FOR CONFLICT MiANAGEMENT 
15.j^ General 
This study, the survey and the various examples show 
that conflict management in urban planning is a com.plex 
matter. Specifically, it involves a range of informal and 
formal processes (however formal and informal are defined) 
and a complex network structure linking the processes in 
time and precedence. 
It is also clear that conflict mianagem.ent techniques 
are not chosen by urban planners on the basis of knowledge 
of the range available or of an appreciation of their 
individual appropriateness. Rather the choice depends upon 
selection from a short list of techniques used in the past 
or known of second hand, application of some general rules 
of thumb, and a condition of satisficing rather than 
optimizing. An appreciation of the range of conflict 
management techniques depends upon an appreciation of the 
variety inherent in conflict itself. 
What lessons for conflict manaqemient can be drav/n from 
the investigation? 
One important question rather than lesson is the role 
of the urban planner in conflict manaqement. Figure 5.1 
and Table 5.1 in Chapter Five identified the im.portant, but 
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nevertheless restricted, role of the urban planner in the 
total urban planninq process. Students such as Hov/e(1980) 
X 
and Gold (1976) have explored the range of roles from which 
urban planners feel they can legitiraately choose. Hov/e 
described both a "technical" and a "political" dimension to 
the roles. Tv70 other dimensions need to be considered. 
One is that of decision-raaking. The survey shov/ed that 
urban planners, like other technical officers, are expected 
to make decisions on minor and technical urban planning 
matters and merely advise on major matters, although there 
is minority support for them making decisions on m.ajor 
matters. The second of the additional dimensions of the 
urban planner's role is that of power. Lukes (1974) has 
demonstrated that power itself has three dimensions: 
decision-taking, prevention of decision-taking, and 
persuasion/influence. Although the urban planner's 
decision-taking power is limited, as is his 
decision-prevention power (most urban planning matters 
involve public agencies and procedures beyond the control 
of the urban planner) his power to persuade and influence 
are, potentially at least, considerable. 
Thus, the dimensions of the urban planner's role 
extend to v/ide technical competence, some decision-making 
on urban planning matters, some political power, and 
considerable influence and persuasion in urban planning 
matters. 
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These dimensions apply to the urban planner's role in 
urban planning. Is conflict manageraent part of the urban 
X 
planner's role? Chapters Six to Ten made it clear that 
conflict is an integral part of the urban planning process. 
Some of the areas of conflict mentioned (e.g., 
international conflict, and intra-personal conflict) 
impinge upon the urban planner from the outside, rather 
than arising from within his field of activity. Thus, he 
can expect to have little influence on them. His conflict 
management role in relation to them is almost non-existent. 
The various areas of urban planning conflict set out in the 
typology developed in Chapter Six can be regrouped into: 
(a) areas of conflict in which urban planners have little 
or no management responsibility: individual conflict, 
and nation-state conflict. 
(b) areas of conflict v;hich are clearly within the 
management responsibility of urban planners; resource 
conflict, conflict involving techniques, method/desiqn 
conflicts, and professional conflicts. 
(c) areas of conflict which raay or may not be considered as 
management responsibilities of urban planners, depending 
upon the dimensions accepted for the urban planner's 
role: political, social, and organizational conflicts. 
This thesis takes a broad delimitation ot the urban 
planner's role, and sees the need for a wider conflict 
management role. The survey and examples indicate that the 
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urban planner's informal role is far v/ider than this formal 
role, in both the urban planning process and the conflict 
X 
management process. Political, social, and organizational 
conflicts are often closely interconnected and range 
through a number of levels. Conflicts betv/een 
organizations, for example, raay reflect political and 
social differences v/hich become expressed in conflict over 
finances. Here there is little that the urban planner can 
contribute. But an organizational conflict v/hich reflects 
political and social disputes over the allocation of land 
are likely to involve the urban planner. This thesis thus 
accepts that the third group of conflicts listed above is 
likely to involve the urban planner in a conflict 
management role. The legitimacy of this role, and its 
acceptance by other actors in the urban planning process, 
is unproven and so an inform.al role of varying dimensions 
is implied. 
General lessons in this context are difficult to 
derive, except that in each role situation the urban 
planner must have a firm grasp of the technical and other 
core "formal" elements of the role, but also be clear on 
the the local limits set on the wider political/"informal" 
role. If this is to be the case, he needs a greater 
knowledge of conflict management processes than currently 
appears to be the case, and m.ust work tov/ards a greater 
acceptance by politicians and administrators of this wider 
role. It also means that he will have to be good at 
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conflict manageraent to get and retain this recognition. 
The urban planner in a conflict situation needs to 
clarify whether he (or his role) is part of the conflict cr 
v/hether he has the opportunity to act as a "third party". 
The third party role may be available even where the 
conflict involves his employer if he can demonstrate a 
superordinate professional interest and expertise. 
The question of the conflict management role is tied 
to that of the change-agent role. Three change strategies 
were discussed in Chapter Eleven: empirical-rational, 
normative-reeducative,- and power-coercive. The role of the 
urban planner as a change agent is ambiguous. On the one 
hand, he is working towards a better, and so presumably 
changed, society; on the other hand techniques such as 
land-use zoning are designed to increase certainty and 
stability in land-use patterns. Further, one of the widely 
accepted but unintended consequences of bureaucratisation 
is an enhanced resistance to change. Most urban planners 
work within such bureaucratic organizations. Overall, 
however, the major function of urban planning is the 
enhancement of directed change. 
Empirical-rational change-agent strategies relate most 
strongly to the urban planner's technical role of directing 
and implementing change through rational, objective means. 
In conflict manageraent terms, this would mean the use of 
formal, open, defined processes such as legal arbitration. 
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and the application of defined regulations, 
Normative-reeducative strategies relate to the urban 
planner's wider role, including persuasion of 
decision-makers, altering public opinion, and the gradual 
altering of decision-makers' values. In conflict 
m.anagement terms, this v«/ould include processes such as 
persuasion and advocacy. Pov/er-coercive strategies are 
unlikely to be available to most urban planners, except in 
special circumstances whece he has the full weight of a 
pov/erful organization (the State government; or a local 
authority with monopoly control of a desired resource) 
behind him. In conflict manageraent terms, such strategies 
include suppression and coercion. 
In Queensland at least, the urban planner's role as a 
change agent appears to be latent, or onlv partially used. 
Exceptions to this are the changes pursued through the 
formal, delineated, and circumscribed activities involved 
in strategy-type planning; the small-scale changes 
involved in initiating zoning changes and the like; and 
the various informal avenues currently pursued. Urban 
planning could be enhanced by the strengthening of these 
informal mechanisms where appropriate (and v;here doing this 
would not defeat the purpose of having informal avenues). 
This could be done even in the very formalised Local 
Government Court prodeedings: 
"The prime function [of the Local Governm.ent Court] 
in each case is to decide the particular m.attor in 
dispute, so as to protect the applicant and any 
objector against what may be an unreasonable 
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Council decision and at the same time to protect 
the public interest -- so that the Court of 
Tribunal raust be fair and seen to be fair, giving 
each party adequate opportunity to present its case 
and to refute the case of an opponent,"(p.46) 
",,.there could be merit, perhaps, in adding some 
machinery to promote discussion between the parties 
to a dispute before thev get into Court — such 
discussion is, of course, quite possible nov/, but 
it is unusual,,,"(p.48) 
",,,there could be thought given to v/hether time 
would be saved bv requiring an exchange of 
statements of evidence at a set time before a 
hearing,"(Gehrmann 1979, p.46), 
Conflict managem.ent in urban planning must recognise 
the range of actors involved in the urban planning process; 
and recognise both their formal and informal conflict 
management potentialities. These may not be the sam.e as 
their role in the urban planning process. 
The survey indicated eight sets of actors, whose roles 
are at least partly overlapping: 
(a) technical officers, including urban planners and 
administrative staff; 
(b) the elected members of local authorities; 
(c) the Department of Local Government, and other State 
technical functionaries, including ad hoc bodies; 
(d) the Minister for Local Governmient; 
(e) other State political figures, including the Prem.ier 
and Cabinet; 
(f) technical staff in local authorities other than one's 
own; 
(g) elected members of other local authorities; and 
(h) the various public groups. 
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These actors are involved in conflict management in 
the areas explored in the study. The various other actors 
in the urban planning process as a whole will be involved 
in the management of other urban planning conflicts: the 
business comraunity, the professional Institute, the 
community at large, academics, consultant urban planners, 
developers, financiers, and other specialist professions. 
The relationships amongst the actors are complex. 
Some are crystalised in law, in an attempt to reconcile 
conflicting values: 
"The new legislation, the third major attempt since 
1945 fof the Local Government legislation in New 
South Wales] to improve the rituals to be observed 
in resolving the conflict [betv/een, in a 
"...property owning democracy the gut issue of 
property rights which are fairly clearly conceived, 
versus the public interest v/hich isn't"] is 
probably the best yet."(Vogan 1979, p.22). 
In the urban planning situations v/hich formed the 
focus of this study -- organizational and professional 
conflicts in Queensland local authorities — the several 
major actors approach conflict m.anagement in different 
ways, but an overwhelming factor was the desire to start at 
the informal level. There were a number of reasons for 
this: a feeling of solidarity amongst local authorities, 
the flexibility inherent in informal approaches, a dislike 
of the powers of the State in local authority activities, 
and a desire to keep conflicts "in house" and out of the 
public arena. Such attitude similarity is obviously a 
useful adjunct to conflict m.anagement as studies such as 
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that by McNeel and Re id (1975) has shov^ /n. 
It was also ^ recognised that there v/ere problems which 
could not be solved at this level. These required formal 
avenues, qenerally involvinq an aqency outside the local 
authorities concerned. The nature of the appropriate 
avenue depends upon the nature of the conflict (technical? 
political?) , and the perceived seriousness. 
In the management of urban planning conflict a 
necessary early step is to evaluate the conflict in terms 
of Boulding's (1962) quantitative and qualitative criteria; 
is there too much or too little? and is it the right or 
wrong type? If conflict is to be regulated without 
necessarily being resolved, we need some criteria by which 
to identify acceptable limits. Two major criteria in local 
authority based conflicts appear to be that (a) it remains 
out of the public arena (though not necessarily out of the 
public attention), and that (b) the "public interest" of 
the inhabitants is genuinely involved. Conflict within 
these limits is tolerated, if not welcomed. 
.Emphasis on the positive functions of conflict, 
including issue clarification, would help in conflict 
management though few respondents gave much weight to them. 
However, even if the positive functions of some conflicts 
are not accepted, the positive aspects of joint conflict 
management and problem-solving often are. This needs both 
mutual recognition of the existence of the conflict and 
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action by the parties concerned. 
Change strategies, and conflict managem.ent as part of 
a strategy of change, have been discussed; but there is 
another side to the situation, that of stability and 
resistance to change. Resistance can come from a number of 
sources, including Schon's "dynamic conservatism" (1971) 
where change is actively resisted because the status quo is 
more highly valued than almost any kind of change. But 
more importantly for this study is the resistance that 
stems from a desire to protect individual interests. The 
conflict between comm.unity good and individual rights is 
one which has not yet been resolved. It includes the 
problems of identifying and weighing a diffuse public 
benefit against a measureable private cost. It also 
includes the ideological differences betv/een those who 
place greater v/eight on individual rights and those v^/ho 
favour the community good. The problems are many. 
The direction in which urban planners should look for 
an answer is indicated by the issue of the protection of 
good arable land. The m.echanisms to protect the land are 
available: strategic plans, policy plans, developraent 
control plans, land use zoning, sub-division controls, and 
even policies on the provision of services. Whether they 
are applied or not is another matter, for they do not 
address the basic issue of "natural justice": i.e., why 
one individual who happens to live on good land which the 
urban planner would like to see protected should be treated 
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differently from someone living on poor land. 
Compensation, investment and other economic considerations 
are involved. In general, whether the mechanisms available 
to protect good arable land are used or not depends upon 
the balance of political will and economic/social forces. 
Urban planners tend to have as an article of faith that 
good farming land needs to be protected for the community 
good; yet, at least in the local context, this belief is 
only rarely supported by reliable information. Relevant 
change strategies need to start from an empirical-rational 
basis, demonstrating the need, and then move to 
normative-reeducative strategies. If the State government 
has the political will to carry the policy further (as in 
fact it does not) then power-coercive strategies can be 
implemented. 
Other important factors for conflict manageraent were 
identified. Firstly, there are power differentials between 
the parties, here referring to bargaining rather than 
coercive power; a monopoly over the supply of a desired 
resource (such as water) for example. In such a situation, 
the less influential party is reluctant to become involved 
in conflict manageraent unless the differential is reduced. 
The State may provide avenues for doing this through 
legislation (e.g., by having the Governor in Council 
intervene) . It v/as widely accepted that although; lov/er 
level processes were best it was'often necessary for such a 
"big stick" to be available as a reserve pov/er. 
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Secondly, there are structural differences within the 
parties involved. Urban planners may identify a conflict 
but the elected members of the two local authorities may 
not admit its existence. And in fact the urban planner may 
be in error. Role differentiation within organizations may 
lead to internal differences such as these which affect the 
identification and course of external conflicts. The 
different attitudes of decision-makers themselves to 
conflict are also important under these circumstances. The 
different perceptions of local Councillors in a wider 
context has been demonstrated by Blondel and Hall (1967), 
for example. 
Thirdly, there is the problem of defining the conflict 
or dispute. There are both advantages and disadvantages in 
having objective procedures for defining conflicts. On the 
one hand, it means that both parties are forced to 
recognise the existence of the conflict. But on the other 
hand, this is usually the first step v/hich precedes a 
defined series of interconnected stages — i.e., discretion 
and flexibility for both parties are diminished. 
Certain implications for conflict management flov; from 
the fact that urban planning is focussed on land as a 
resource. Land is immobile, in fixed supply, and divided 
into spatially unique locations. Conflicts over land are 
often zero-sum conflicts. Room to manoeuvre in conflict 
X 
management can be gained only by turning the zero-sura 
s i tua t ion in to a nonzero-sum s i t u a t i o n . This can be done 
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by allowing multiple use, by developing substitute 
locations, and through considerations of externalities, or 
a large zero-sum conflict may be decomposed into a series 
of smaller nonzero-sum conflicts (Koebel 1979). 
Even then, some conflict managment techniques or 
strategies are unavailable to urban planning organizations. 
Local authorities are, for example, locality bound and 
cannot relocate to avoid conflict. Having clear, spatially 
defined boundaries, and defined responsibility only for 
people living v/ithin that area, does enhance the ability to 
order priorities when these conflict, however. 
The focus on land also raises the issue of whether or 
not conflicts are inherent in social conditions. In this 
context, the major factors are the limited supply of land, 
and to a lesser extent the demands for that land as 
populations increase and v;ants increase. From this point 
of view, conflict is inherent in the land/population 
equation and will not be resolved. This is distinct from 
the question of whether or not conflict is inherent in the 
nature of any particular type of society, capitalist, 
socialist, or other. Conflict management in this situation 
will thus involve directing, modifying, or controlling 
conflict, but not resolution. 
Resources are currently allocated through market and 
non-market forces and inequalities are obvious. It may 
thus be important for urban planners to create conflict 
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where none is manifest, or exacerbate conflicts, to serve 
some wider public interest. This could be through an 
identification of issues which would normally be decided 
witnout overt conflict, or bv acting as an advocate where 
conflict is raanifest. This has occurred in Queensland, but 
here it has not reached the level of advocacy proposed by 
people such as Davidoff (1973). Clearly advocacy or other 
conflict directing activities by urban planners needs to be 
tempered by a profound professionalism and a genuine 
concern for the public interest, however defined. 
If urban planners are to manage conflict in this v/ay, 
they will have to be aware of the costs imposed by overt 
conflict on projects and proposals. Conflict can have a 
strong effect upon the cost/benefit equation of both public 
and private projects, in both direct financial costs (e.g., 
legal costs) and indirect costs (e.g., in time delays). 
Controversy can cause fatal delays for projects (Amir 
1970). The obverse of this is that urban planners need to 
recognise the extra costs imposed by conflicts when these 
result from urban planning proposals. Conflict managem.ent 
strategies need to incorporate these extra costs. The 
conflict-based costs m.ay even dictate the conflict 
management strategy adopted. Many local authorities, for 
example, prefer informal Council to Council bargaining or 
negotiation, or adjudication by the Minister, rather than 
taking matters to the Local Government Court because of the 
direct costs involved. Under these circumstances, one 
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would expect differences in conflict raanagm.ent approaches 
depending upon the resources available and the ira.portance 
placed on the conflict. 
Mumphrey et al (1971) have developed a model which 
incorporates the costs of conflict in the location of 
controversial public facilities as part of the ordinarily 
calculated cost. In the wider land use context, the costs 
of conflict include the costs involved in conflict 
management. For exaraple, in considering land use conflicts 
in the raanageraent of water catchments there are monetary 
costs involved but also the costs of administration and 
implementation of controls. Further non-monetary costs may 
also be involved, such as reduced independence for the 
decision-making body, or loss of political support from 
those directly affected. These costs are borne by the 
urban planning agency. There are also direct costs to the 
individuals and groups affected. 
The notion of the regulatory framev/ork is as relevant 
to conflict management as it is for conflict itself. Land 
use controls can be seen as the rules v/ithin v/hich conflict 
occurs. Using the distinction between competition as an 
interaction which occurs within defined rules and conflict 
as an interaction v/hich does not, then market interactions 
amongst shopping centres are normally accepted as 
competit-'on. Brickman (1977) and others have shown, 
though, that the rules themselves may be a source of 
conflict. Land, and the benefits" flowing from the control 
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and use of land, are often sufficient to tempt parties to 
break the rules, particularly unv/ritten but generally 
accepted ones. Shopping is an example. Councils 
considering applications for re-zoning for shopping centres 
normally expect the applicant to construct shops on the 
site within the time frame given in the application. 
However the applicant may really want nothing more than to 
sterilize competition or miake a speculative profit by 
immediately selling the land once approval is given. The 
unwritten rule has been broken, and by definition 
competition has become conflict.(1) 
Similarly, some local authorities use an appeal to the 
Local Government Court against a decision made by a 
neighbouring local authority as an additional bargaining 
lever, as well as a way of gaining extra tirae, rather than 
as a oroper appeal procedure. Once there is an appeal the 
matter is, strictly, sub judice, but this does not seem, to 
prevent the continuation of bargaining. If a satisfactory 
conclusion can be reached, then the appeal is not proceeded 
with. This course of action is not favoured by the Courts, 
nor by raany local authorities, but v/as raentioned as being 
used by some respondents in the survey. This course of 
action was only used in extreme circumstances, especially-
where otherwise insufficient time v/ould have been 
(1) Though both local authorities and the Local Government 
Court are increasingly taking the applicant's bona 
fides into account (as far as this is, in practice, 
possible). 
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available. 
These actions illustrate Luke's (1974) third dimension 
of power, the three being power to make decisions, the 
power to keep decisions from being made, and the power to 
pursuade or influence perceptions (although in this case, 
there is overlap to the second, and to some extent the 
first, dimensions). The third dimension of power is used 
by urban planning agencies to influence both other 
decision-makers (e.g., the Minister) and those affected by 
the decisions. It is also available to urban planners 
v/orking within urban planning agencies, as they have some 
degree of control over the information transmitted to 
intra-organizational decision-makers and 
extra-organizational parties. Urban planners expect to be 
able to "educate" Councillors, over a period of time, to 
the importance of some urban planning issues; and along 
with organizations such as the Royal Australian Planning 
Institute and educational institutions to persuade 
Councillors of the importance of urban planning itself. 
The question of the purpose for v/hich conflict is 
being managed, the goals and objectives, raises two other 
issues for urban planning. 
Firstly, the distinction between qualitative and 
quantitative goals is important. The problem is most 
clearly illustrated in the issue^of protecting good farming 
land. To some respondents this v/as a matter of principle. 
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of protecting a valuable community asset, to the extent 
that although it was possible to quantify the loss of this 
land, the principle rather than the amount was what 
mattered. Here a quantitative value was being treated as 
though it were qualitative. On the other hand, other 
respondents argued that there was really no need for 
protection and used either actual figures (of unknov/n, but 
suspect, reliability) or quantitative concepts such as 
"plenty" or "enough" to describe the supply. The conflict 
between these two approaches can only be managed if both 
treat the goal in the same manner. In this case, the goal 
is clearly quantitative. Thus, if urban planners are to 
protect good arable land and manage the conflict betv/een 
residential development and the retention of this land they 
need to accept that the fundaraental goal is quantifiable. 
In practical terms this means ascertaining the amount, 
location and alientation rate of the land; but as 
importantly quantifying the impact on the community. 
The second point related to goals follows on from 
this. A useful conflict management strategy is an appeal 
to an accepted superordinate goal. In the context of this 
study, the goal of protecting the public interest serves 
that purpose, despite the problems of identifying this 
interest in practice. Protecting the public interest is a 
goal v/hich can supersede the parochial interests of 
organizations and professions. Hov/ever, the appeal to a 
superordinate public interest must be tempered by the fact 
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that where organizations have a clearly defined and limited 
mandate, as do local authorities, this jurisdiction is 
rightly given priority. The survey showed that although 
some issues (such as the supply of water) v/ere accepted as 
superior to parochial issues, this was far from alv/ays 
being the case. Before one appeals to a superordinate goal 
to manage conflict, the issue must admit of such an appeal. 
Cozzens (1972) also shows how agreement over a wider value 
(such as the nature and needs of a client group) may still 
lead to "vehement disagreement on the form policy should 
take for best serving that client group's interests." 
(p.3). 
Considerations of goals and objectives is an important 
preliminary stage in both the urban planning process and 
the conflict manageraent process. This is particularly 
important in urban planning conflict manageraent v/here 
conflicts often arise from incompatible multiple public 
goals. These incompatibilities raay be amongst the goals of 
a single administrative unit, or they may be amongst units 
making up a larger entity (e.g., regions within a nation), 
or amongst projects spanning areas (See Isard 1975, Chapter 
14). Techniques such as multi-objective and multi-criteria 
analyses have been developed to address this problem. In 
principle these techniques attempt to allocate priorities 
in an objective and equitable way. Again in principle, any 
other equitable priority determining device v/ould serve as 
well. Multi-objective decision-making appears to be a 
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useful tool but the range of suitable options available to 
urban planners in these situations is limited. Further 
developments are needed in this area. 
The extension of the problem of allocating priorities 
amongst incompatible goals is that of "balancing" partially 
compatible goals. A "balance" or comproraise is a comm.only 
desired end state in urban planning conflict management and 
has considerable emotional attraction, but it presents 
serious difficulties. Compromise admits values v/hich 
perhaps should not be admitted; and it revolves around 
power differentials rather than equity or justice. An 
aspect of the manaqement problem is the difficulty of 
"balancing" the public good and private interests, 
discussed above. 
A general point which eraerged frora the study was that 
game theory is little known of in urban planning conflict 
managment, though it is likely to be "selectively useful". 
(Martin 1978) . A useful application v</ould be in developing 
an understanding of the conflict situations them.selves. 
The concepts of "party", "pay-off", "strategy", and 
"equilibrium", for example, have a great deal of similarity 
to concepts used elsewhere in urban planning. Perhaps game 
theory's greatest potential contributions are that (a) it 
draws attention to the likelihood of conflict in 
interactions between parties, and (b) it provides a tool 
X 
for identifying structural conditions which v-/ill influence 
the choice of mode of conflict managem.ent, particularly the 
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distinction between zero-sum and nonzero-sum conflicts. 
More sophisticated game theory approaches, including 
meta-games and hyper-games, have even more potential in 
that they incorporate more complex strategies, and they 
include the tirae element m.ore specifically than do simpler 
approaches. Batty (1977), and Geiger (1975) have shown how 
game theory can be applied in urban planning. In 
Queensland, the field is comipletelv untried. 
Before considering the relevant survey results in more 
detail it would be fruitful to link Deutsch's (1971) 
proposals in relation to the resolution of conflict, 
discussed in Chapter Eleven, to Ui:ban planning conflict 
management. He dealt with two different processes by v/hich 
intergroup conflicts can be resolved: competitive and 
co-operative. Co-operative processes are characterised by: 
"...open and honest communication of relevant 
information between the parties. Each is 
interested in informing as v;ell as being informed 
by the other." 
"...[a tendency to] increase sensitivity to 
similarities and common interests, v/hile minimizing 
the salience of differences. It stimulates a 
convergence or conformity of beliefs and values." 
[a tendency to lead to a] "...trusting and friendly 
attitude and it increases the v/ill ingness to 
respond helpfully to the other's needs and 
requests." 
[leading to]".,,a definition of the conflicting 
interests as a m.utual problem to be solved by 
collaborative effort. It facilitates the 
recognition of the legitimacy of each other's 
interests and of the necessity of searching for a 
solution v/hich is responsive to the needs of each 
side. It tends to limit rather than extend the 
scope of conflictina interests. It enables the 
participants to approach the mutually acknowledged 
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problem in a v/ay which utilizes their special 
talents and enables them to substitute for one 
another in their joint v/ork so that duplication of 
effort is reduced. Influence attempts tend to be 
limited to processes of persuasion. The 
enhancement of mutual power becomes an 
objective."(pp.39-40). 
On the other hand, a competitive process is 
characterised by: 
".,,either lack of communication, or misleading 
communication. It also gives rise to espionage or 
other techniques v-/hich attem.pt to obtain 
information about the other that the other is 
unwilling to comraunicate... 
"...tends to increase sensitivity to differences 
and threats, while miniraizing the awareness of 
similarities. It stimulates the sense of complete 
oppositeness...,.It seems likely that competition 
produces a stronger bias tov/ard raisperceiving the 
other's neutral or conciliatotv actions as 
malevolently motivated than the bias induced by 
cooperation to see the other's actions as 
benevolently intended." 
"...leads to a suspicious, hostile attitude and it 
increases the readiness to exploit the other's 
needs and to respond negatively to the other's 
requests." 
"...stimulates the view that the solution of the 
conflict can be of the type that is imposed by one 
side or the other. The enhancem.ent of one's ovm 
power and minimization of the other's power becomes 
an objective. It leads to a miniraization of the 
legitimacy of the other side's interests in the 
situation and tends to expand the scope of the 
issues in conflict, so that the conflict becoraes a 
matter of general principle rather than a 
confrontation confined to a particular issue at a 
given time and place. The expansion of the 
conflict increases its motivational significance to 
the participants and intensifies their emotional 
involvem.ent in it; these, in turn, may make a 
limited defeat less acceptable and more humiliating 
than rautual disaster. Duplication of effort, so 
that corapetitors becorae rairror-iraages of one 
another, is raore likley than division of effort in 
the competivie process. Influence attempts tend to 
employ coercive processes." (pp,39-40). 
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Although this thesis has been at pains to point out 
that conflict raay have positive functions (as does 
Deutsch) , and that sorae conflict situations are inherently 
zero-sum (or "pure conflict" or win-lose), it accepts 
Deutsch's propositions that wherever possible zero-sura 
conflicts should be transposed into nonzero-sum, and that 
co-operative processes of conflict management should be 
used in preference to competitive processes. Most other 
conflict analysts also accept these. Deutsch's nine 
proposals considered in the light of the lessons derived 
from the study are as follows, 
"1. Any attempt to introduce a change in the 
existing mode of relationship between tv/o parties 
is more likely to be accepted if each expects some 
net gain from the change than if either side 
expects that the other side v/ill gain at its 
expense." (Deutsch 1971, p.45). 
This is the fundaraental justification for attempting to 
move from a v/in-lose (zero-sum) situation to a co-operative 
situation. However, conflicts over the occupation and use 
of land and judgements by Courts, such as the Local 
Government Court, have a strong win-lose eleraent. In both 
cases, of course, win-lose does not describe the full range 
of interactions possible so that urban planning conflicts 
can be such that both parties gain. Courts can m.ake 
win-win (or lose-lose) judgements; and land can have 
multiple or sequential occupation. Urban planning is 
concerned as much v/ith permission to use land as v;ith the 
land itself, so the potential for nonzero-sum interactions 
is enhanced. Non land-based urban planning conflicts, such 
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as professional, organizational, and social conflicts have 
a greater nonzero-sum. content, and so can be related more 
directly to Deutsch's proposition. However, many social 
conflicts involve resource-rich and resource-poor groups, 
Deutsch's proposition implies the equality of impacts of 
pay-offs, v/hich is not the case in situations of resource 
inequality. In this context, as in others, enhancing 
resource equality is a prerequisite for social groups 
accepting change. 
"2. Conflict is m.ore likely to be resolved by a 
competitive process when each of the parties in 
conflict are internally homogeneous but distinctly 
different from one another in a variety of 
characteristics,,. than when each is internally 
heterogeneous and they have overlapping 
characteristics."(pp.45-46), 
Urban planners consititute a homogeneous social group with 
values and approaches v/hich differ from other social 
groups. If Deutsch's proposition holds, com.petitive 
processes betv/een them and other hom.ogeneous groups are 
likely. To a large extent the value orientations of the 
various actors in the urban planning process are similar, 
particularly the various public and professional groups 
which claim the enhancement of the public interest as their 
chief goal, so that internal homogeity (enhancing 
competition) is tempered by coinciding values (enhancing 
cooperation). The actors with a public interest 
orientation are likely to conflict with other actors, 
however. The study also drew attention to the fact that 
groups m.ay gain internal cohesion as they coalesce around 
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an urban planning issue, particularly if cohesion is a 
prerequisite for using the legal channels available to 
pursue the conflict. 
"3. More generally, the more coincidental 
conflicts there are in other areas between two 
parties the less likely a conflict in any given 
area will be resolved co-operatively; the more 
co-operative relationships there are in other areas 
the less likely it is that they v/ill resolve a 
conflict in any given area by a .competitive 
process."(p.46). 
A number of illustrations of this proposition can be found 
in the study. Local authorties with a good history of 
co-operation tended first of all to look at co-operative 
action when a nev; conflict arose. And conversely, v/here a 
nev; or continuing conflict was one of many, and competitive 
rather than co-operative processes had been the norm in the 
past, competition was expected to continue. Tv/o further 
points need to be made, however. The first is that urban 
planning agencies, including local authorities, are each 
internally structured and differentiated and corapetitive 
processes betv/een the tvv'o agencies raay be the result of 
action at only one of these levels. In one example 
surveyed, the two Town Clerks had developed a personal 
animosity, although this was expressed by each trying to 
get his authority to out-do the other in areas under his 
control. A second example existed where the Clerk of one 
Shire was recognised by the neighbouring Councils as being 
"difficult" and instrumental in getting "iniquitous'' 
conditions inserted in drafts of agreements. In both 
examples, other staff in the authorities concerned were 
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more open to co-operative action; and in both cases the 
town planners had reasonable v/orking relationships. The 
second point is that this relationship between particular 
conflict and coincidental conflicts creates a circularity. 
In the discussion on competitive processes above and 
elsewhere (1973, pp.l66[ff]) Deutsch confirms the v/idely 
held view that there is a tendency for conflicts to 
escalate and v/iden, if not m.anaged adequately, and the 
wider they become the more difficult they are to manage 
further. The acceptable means for pursuing urban planning 
conflicts are more limited than those for many other 
conflict areas (including international conflict). Thus, 
urban planning conflicts do not escalate to the same scale. 
The formal and informal limits to urban planning conflicts 
need clearer definition, hov/ever. 
"4, A competitive process of conflict resolution 
is less likely the more exchange of memberships 
there is between the two groups,"(p.46). 
This proposal was not explored in the study, but an 
extension is worthy of note: i.e., that overlapping 
memberships amongst the groups involved in a conflict is 
more likley to lead to the use of co-operative processes. 
In this case, the urban planners v/ere all (or mainly) 
professionally qualified, as were the Clerks. They all 
felt some solidarity with other members of their 
professions, v/herever they v/ere em.ployed. Likev/ise, there 
is a stronq feeling of identity am.ongst local authorities 
as a whole, reinforced by conferences, organizations such 
Page 585 
as the Local Government Association, the Institute of 
Municipal Administration and the like, and by a feeling of 
shared problems. 
Figure 15.1: Role Overlap 
Overlapping 
Membership 
Party A 
L_ 
Conflict 
^ 
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Party B 
This overlap is an important factor in enhancing the use of 
co-operative processes. 
"5. The institutionalization and regulation of 
conflict increases the likelihood of a co-operative 
process of conflict resolution." (p.46). 
The study found that the relationship betv/een regulation 
and conflict management is more complex than Deutsch 
proposes. Lack of regulation allov/s considerable 
flexibility and manouevrability in the management of 
small-scale conflicts at least. In the urban planning 
context, regulation appears helpful where larger conflicts 
are concerned, and/or where there are power differentials 
between the parties leading to inequitable solutions. But 
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regulation is through legislation, so that urban planning 
conflicts may be arbitrated or managed on a legal or other 
non-urban-planning basis. And the costs involved in legal 
proceedings becomes a matter for consideration. Hov/ever, 
the potential for regulated conflict in urban planning is 
widely recognised. Reynolds (1981) illustrates this in 
Queensland. 
"Although the Town Planning Section of the 
Local Government Department exercises a 
supervisory role over these plans [strategic 
plans adopted by adjoining local authorities] 
the best safeguard is the establishment of 
joint planning coraraittees which would resolve 
the probleras and planning differences as they 
arise. Townsville and Thuringowa Shire have 
had such a committee for some time and this 
committee deals with all m.atters of common 
interest and concern to the two local 
authorities. It has worked extremely well and 
I believe a similar joint comraittee formed by 
Cairns City and Mulgrave Shire has also been 
very successful."(Reynolds 1981, p.52). 
This kind of safeguard seems necessary because the high 
expectations held of regulatory procedures are" not always 
fulfilled in practice (and neither are the expectations of 
joint committees: See comraents on boundary disputes in 
Appendix A.2). Reynolds' comments as a Townsville 
Councillor have a soraev/hat different flavour from a 
statement by the Minister also on the topic of strategic 
plans. He states that Strategic Plans and Development 
Control Plans, as included in the July, 1981, am.endments to 
the Queensland Local Governraent Act, were designed to avoid 
conflicts: 
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"The effects of the araendments have been that 
any Strategic Plan or Developraent Control Plan 
concerned with the future developraent of an 
area, has to be critically exarained by the 
Governraent. The plan must also be compared 
v/ith those of adjoining Local Authorities to 
ensure that their contents are consistent, 
compleraentary, realistic, and capable of being 
impleraented."(Hinze,, 1981, p.7). 
Clearly there are different ways of regulating urban 
planning conflict, and different actors in the urban 
planning process have different expectations of the 
effectiveness of them. 
"6. Conflict is more likely to be regulated 
effectively v/hen the parties in conflict are each 
internally coherent and stable rather than 
disorganized or unstable." (Deutsch 1971, p.46), 
In urban planning there is at least one large cluster of 
internally coherent parties — public agencies — and at 
least one large cluster of less coherent parties — public 
groups. Conflicts can be between agencies, and thus be 
likley to be regulated, or between agencies and groups. In 
the latter case, conflict regulation is problematic. There 
have been a nuraber a cases in Australia, the United States 
and the United Kingdom where urban planning conflicts have 
been outside the regulatory framework (e.g., the Builders' 
Labourers' Federation's "green bans" in Sydney); but most 
often, public groups are expected to organize themselves 
sufficiently to pursue conflicts through the legal 
regulatory process. Thus, in urban planning it appears 
that the regulatory framev/ork (including the processes of 
X 
the Local Governraent Court) force some serablence of 
internal coherence on public groups if they are to be 
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effective, rather than regulation being dependent upon 
group coherence. Outside the legal process, however, there 
is little regulation of urban planning conflict. 
"7, Conflict is raore likely to be regulated 
effectively v/hen neither of the parties in the 
conflict see [sic] the contest between them as a 
single contest in which defeat, if it occurs, would 
be total and irreversible with respect to a central 
value," (p.46) . 
Urban planning is generally accepted as a process, with a 
number of stages and the need for review built into the 
process (See Chapter Five), Thus, few urban planning 
conflicts are likley to be seen as involving "total and 
irreversible" defeat. At least, this is the view from 
outside, frora the wider perspective. The question of 
individual rights (and costs) versus the v/ider public good 
(and benefits) is relevant. To an individual (such as a 
farmer in a new water catchment) or a less affluent group 
(such as inner city residents), the result of a particular 
urban planning conflict m.ay, in fact, be "total and 
irreversible". Thus, they are less likely to accept 
regulation of the conflict. 
"8, The experience or anticipation of a hopeless 
outcome of conflict such that nothing of value is 
preserved makes effective regulation of conflict 
less likely." (p.46). 
At least frora the point of viev^ ' of the urban planner, most 
urban planning conflicts have some element of rationality: 
i.e., a problem is being overcom.e, the public interest is 
X 
being pursued, the most s u i t a b l e ra.eans are being used. 
Because des i red ends can be matched to ava i l ab l e means. 
Page 589 
urban planners are unlikely to feel that the outcome of a 
conflict will ever be "hopeless". Thus, urban planners are 
likely to accept conflict regulation. 
Those adversely affected by urban planning proposals, and 
in conflict over these proposals, are less likely to be so 
sanguine, particularly if they are less powerful and their 
limited resources are affected, and if the regulation is by 
a public agency. A similar situation, where the 
participants feel that "nothing of value is preserved", 
although the situation would not in this case be considered 
"hopeless", is where the conflict is over decisions being 
made concerning irreversible cultural or natural values: 
the protection of historic buildings, or the protection of 
natural areas. There is some distrust where public 
agencies are involved in both the decision-m.aking and the 
regulation: urban planning regulations are set by State 
government or by local authorities, either of v/hich m.ay be 
involved (directly or indirectly) on one side of the type 
of conflict mentioned. 
"9, Conflict is less likely to be regulated 
effectively if the rules for engaging in conflict 
are seen to be biased and are thus, themselves, the 
subject of conflict," (p.46). 
This proposal clearly overlaps with the discussion of 8. 
above. 
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15.2 The Survey 
It is now possible to deal specifically with relevant 
material from the survey. As was mentioned in Chapter 
Twelve, a detailed critique of all conflict management 
techniques used in urban planning is beyond the scope of 
any single study, but it is possible to draw lessons from 
the investigations which formed part of this thesis. The 
full details are shov/n in Appendix B. In this Chapter the 
material frora Questions 4, 6, and 8 of the questionnaire 
are used. 
Question 4 related to professional role conflict .(1) 
Ansv/ers relevant specifically to role conflict 
were analysed in Chapter Eight. As was shov/n there, there 
is a relationship betv/een the breadth of the role allocated 
to the urban planner and the perception of role conflict. 
Potentially there is room for conflict m.anagement by 
manipulation of the definition of the urban planner's role, 
although because the data from the survey did not clarify 
the nature of this relationship the v/ay in v/hich the role 
could be m.anipulated is uncertain. Further research v/ould 
clarify this. 
(1) Question 4 asked: 
"Do you feel that a senior town planning officer's 
professional responsibilities ever conflict v;ith his 
responsibilities to his Council as his eir.olovar (tick 
one box)? (a) Never; (b) Seldom; (c) Sometimes; (d) 
Often; (e) No opinion. If you ansv/ered (b) , fc) or 
(d) : In v/hat kind of situation does this happen?" 
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The overwhelming bulk of the replies (55 out of 78 
(71%): i,e,, 17 out of 24 Chairmen/Mayors (71%), 20 out of 
28 Clerks (71%) , and 18 out of 26 Planners (69%) felt that 
professional role conflicts occurred soraetimes or often. 
Only 9 out of the 78 interviewees (12%) felt role conflict 
never occurred. It is clear that both role senders and 
role receivers, in organizational terms, accept 
professional role conflicts as part of the urban planner's 
working life. Even those who felt conflicts never occurred 
still expected disagreements to occur, although they would 
not have called these "conflicts". 
The major lesson from this result is that, at least 
for professional role conflict, the first step in conflict -
management, the recognition of the existence of the 
conflict, as v/idespread in Queensland local government 
situations, amongst those in local authorities who define 
the the urban planner's role, and amongst urban planners 
themselves. 
The kinds of situation in which these conflicts 
occurred could be grouped under four substantive headings 
(plus "other"). The first v/as v/here the conflict was seen 
as a part of the normal v;ork situation, where both Council 
and urban planner v;ere fulfilling their proper role. This 
is the type of role conflict most discussed in the 
organizational literature. Management of it involves 
X 
mutual education and understanding, clear role definition, 
various psychological techniques, or acceptance. The 
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second and third types were where one of the actors felt 
the other was acting outside the other's proper role: the 
Council acting blatantly politically; the urban planner 
neglecting factors he should properly consider. In both 
cases, the conflict could only be managed if the role 
receiver altered his behaviour or the role sender his 
expectations. Note that in this case, as elsev/here in 
organizations, role senders may be lower in the authority 
hierarchy than the role receiver. Behaviour changes would 
occur only if the rev/ards or sanctions v/ere strong enough. 
The fourth type of role conflict V"/as that which arises from 
the legal framework within v/hich Queensland urban planning 
works. The only v/ay this conflict can be managed is if the 
legal and Court system is changed. 
Overall, although the survey indicated areas of 
professional role conflict, v/ays of managing this conflict 
were not specifically explored. The strong impression v/as 
gained from respondents that such role conflicts are both 
common and expected, given the advice-giving role of the 
urban planner and the decision-taking role of the Council. 
Apart from a fev/ particularly difficult cases, the best way 
to manage the conflict was seen to be to identify it but 
then accept it. One often gained the impression frora the 
replies of a certain delight in using the conflict 
situations to achieve goals considered raore important than 
that of resolving the conflict. -
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Most active discussion of conflict management centred 
around the "hypothetical" situations posed in Questions 6A, 
6B, 6C, 6D, and 6E and Question 8 on the adequacy of 
current methods for resolving disputes between local 
authorities. Each has lessons for conflict raanageraent in 
urban planning. 
Question 6A asked about actions that v;ould be taken if 
an application was received by a neighbouring local 
authority for a major shopping centre close to the joint 
boundary, and one's own authority was likely to have to 
bear some of the infrastructure costs (3). 
In current legislation, a variety of formal conflict 
management avenues are available (4). These involve an 
objection to the other authority (and a Court appeal if the 
objection is unsuccessful), various forms of joint action 
(including joint servicing arrangements, contracts, and 
committees) and powers of the Minister or Governor in 
(3) Question 6A asked: 
"What formal or informal actions v/ould you consider, in 
your professional capacity, if,,. 
The Local Authority abutting yours has received and 
advertised an application for a 'regional' shopping 
centre less than half a kilometre frora your boundary. 
The Local Authority is likely to approve the 
application, as it needs the financial boost the 
development respresents. The developraent is likely to 
increase the demands upon you Council's water, read, 
and sov/erage services. Your Council feels that there 
are already sufficient major shopping facilities 
available." 
(4) See Appendix B for details of the legislation referred 
to. 
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Council to take action. 
The majority approach to the scenario posed was that • 
of taking informal action first, but of holding formal 
actions in reserve, assuming that either certain 
preliminary conditions did not hold, or there were no 
serious time constraints. Details of the answers given are 
included in Appendix B. However, all respondents who saw 
the need for positive action defined the action in a series 
of stages. Action at one stage v.^ ould depend upon the 
outcome of a previous stage. No single reply listed all 
possible avenues, but Figure 15.2 belov/ combines the 
answers into an "ideal type" of inter-relationships amongst 
the stages. 
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Figure 1 5 . 2 ; Management S t a g e s , Ques t ion 6A. 
P r e l i m i n a r y Factors 
Yf"'^ 
Yes 
Yes 
is it considered only a matter for the other l.a.?_L_2_ 
should l.a. leave shopping to market fr,rrp^2 No 
are the extra services provided for anyway? ______„_Jli2_ 
is this port of a wider regional plan? .. '^° 
Yes is there the need for extra shopping? No/' 
No Jl Is it a serious problem? 
Yes/? 
^ 
Get further information 
Are the relations 
between the two l.a.'s 
good? Has there been 
cooperation in the post? 
Take influencing 
action: e.g. 
approach Min.L.G., 
Dept.L.G., 
M . L . A . ' S , local 
business interests 
JsLd 
-H Prepare and lodge L 
on objection 
J ^ 
Is ex t ra 
/ ,3 ; ,barga in ing 
^ ^1 lever 
needed? 
^ 
No 
Yes 
No J 
No 
Yes i: 
M/ 
Get detailed 
information: 
E. I.A.,etc. 
Discuss at Council ond/or 
/| Officer level, or set 
up Committee. Resolved? 
(e.g. agreement on costs 
of services, initiate 
joint boundary policies). 
Yes 
OTHER AUTHORITY 
DECIDES ON 
APPLICATION 
—Ai 
No 
Should l.a.'s fight 
in public Court? 
No 
^ 
Approach Min.L.G 
ond/or Dept .L .G. 
Dc v/e agree w i t h the 
dec is ion? 
Yes 
:±. 
No Has there been enouah time 
ond/or negotiation? 
Yes 
\^I APPEAL TO 
/| LOCAL GOVERNMENT 
COURT 
'——H ___>»—.., 
/ 
Continue negot-
iations with 
other l.a. 
--; Decision i™ No 
Take no action \ lOKe n 
^ at all 
Jii: .-'^ 
Bargain struck? Then 
withdraw appeal 
~f 
Taken as far as 
possible. Take no 
further action. 
j Satisfactory h; 
1 resolution jV " 
Source: Figure B.l, Appendix E, 
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Obviously, management of this potential conflict 
situation is seen as a process. In fact, the responses to 
all five scenarios made it clear that urban planning 
conflict management must be seen as a process, as a series 
of possible steps, each linked to preceding and following 
stages, and usually linked by some form of decision action. 
There is no single technique or resolution avenue which can 
be applied to all the cases. 
Figure 15,2 also makes it clear that the outcome 
depends partly on decisions made at the outset and partly 
on conditions v/hich arise during the process. The conflict 
situation could be completely circumvented if, for example, 
the situation occurred within a wider set of circumstances , 
which provided an acceptable superordinate goal (e.g,, an 
accepted regional plan, or an acceptance of the total 
control which the other authority can exercise within its 
own jurisdiction), 
The importance of information to the conflict 
management process is also apparent. In this scenario, as 
in the others discussed below, there are a num.ber of places 
where information is required on v;hich decisions can then 
be based. The fact that time constraints apply leads to a 
division of information-gathering into phases. In each 
case, sufficient information to m.ake the appropriate 
decision is all that is required. The relationship between 
communication and conflict identified in Chaoter Three is 
reinforced here. Communication of information betv/een the 
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parties can harden the conflict or help resolve it, 
depending upon the information itself and the context. 
By implication, the importance of information in this 
process provides a pointer to the role of the urban planner 
in conflict management. His main powers are located in 
Lukes' (1974) third dimension of power, particularly if the 
other actors see the problem as one requiring urban 
planning information. 
Figure 15.2 also demonstrates that the conflict 
management process may not provide outcomes satisfactory to 
both parties. If the local authority decides to take no 
action at all, then the situation is, from the outset, 
within acceptable limits. No conflict is involved. If a 
mutually satisfactory resolution is arrived at, both 
parties benefit. But even though all available avenues 
might have been tried the outcome may not be satisfactory 
to either, or both, of the parties. The m.odel shown in 
Figure 15.2 indicates the end of the episode, but the 
conflict may be re-activated at a later stage (e.g., v/hen 
servicing contracts are negotiated) or else an attempt may 
be made to change the contextural conditions (e.g., 
negotiations with the developer concerned to offer him a 
better deal in one's own area). 
Question 6B described a scenario in which three local 
authorities shared the responsibility for land use control 
in a water catchment, but where only one authority drev/ 
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water from the dam involved (5). 
The answers given emphasised the need for information 
as a basis for decision-making, the process nature of 
conflict managem.ent, and the fact that sorae information, or 
values, may lead to the situation being defined as one not 
needing any action at all. Figure 15.3 shows the 
inter-relationships of the responses. 
(5) Question 6B asked: 
"What form.al or informal actions would you consider, in 
your professional capacity, if... 
Your Council is one of three whose Areas are included 
within the catchment of a recen'clv constructed dam 
providing town water. The water supply is beginning to 
show signs of pollution from ^ land uses in the 
catchment. Development in all three Local Authorities 
is increasing. The water goes to your town,"but not to 
the neighbouring Areas," 
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Figure 1 5 . 3 : Manageraent S t a g e s , Ques t ion 6B. 
P o l l u t i o n problem i d e n t i f i e d 
(was there agreem.ent when dam b u i l t ? Act 
may j us t be en fo r c i ng or r e v i v i n g t h i s ) 
i 
Identify need for information 
ion 
Own action 
. gauge pollution 
type and 
seriousness 
i Tl-
Joint l.a. action 
. fund joint study 
. joint committee 
to discuss 
. consider regional 
impact 
. joint technical 
discussions 
— I 
Identify action to be taken 
State action 
. study through 
C.O.G.,L.G.D.. 
or W.R.C. 
. consider regional 
impact 
. monitor (W.Q.C.C. 
Own action 
. set example 
by introducing 
or reinforcing 
controls 
^ 
Act ion may not be 
necessary, or on ly 
ex t ra t rea tment 
^ -
Joint l.a. action 
. joint committee to 
decide action 
. point out problems 
to other l.a. 
. request control 
actions (at Council 
and tech.levels) 
. object to re-zoninos, 
provide "refusal" 
data to other l.a., 
. negotiate boundary 
change 
. purchase/resume 
lond 
. joint policy/strategy 
plans 
. negotiate future 
water supply 
State action 
. have "water catch-
ment" declared 
. use L.G.D. to 
force cooperat-
ion (through 
by-ldws, t.p. 
schemes) 
. get M.L.A. 
(poli tica1) 
support 
.. negotiate boundary 
change 
.. purchase/resume 
land 
. representotion 
through W.R.C. 
or Area V/oter B'd 
. see Minister if 
immediate action 
or intervention 
requi red 
On-goi ng 
moni toring 
Sources Figure B.2, Appendix B 
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The scenario described had fev/er formal avenues for 
action than did that in 5A; and many of these avenues 
involved giving decision-raaking power to various arras of 
the State government. Most respondents expected to try 
informal avenues first, and through these to initiate joint 
local authority actions on a friendly, neighbourly basis. 
There were not the time restrictions in this scenario that 
were implied in 6A; and in Queensland, v/ater supply is an 
issue on which most respondents expected help and 
cooperation. Yet most also recognised that there was some 
inequity in expecting one authority to restrict development 
in its own area for the benefit of another authority. The 
two main ways given for injecting justice into the 
situation were either an appeal to a superordinate goal 
(the regional im.portance of v/ater) for v/hich everybody was 
expected to do whatever was required; or secondly som.e 
form of bargaining, by offering future v/ater supplies, 
helping with control costs, and so on. One's bargaining 
position could be enhanced if the other authority would in 
future need water frora the dam concerned. 
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Question 6C was discussed in some detail in Chapter 
Eight. It described professional urban planning role 
conflict (6) . 
From the conflict manageraent viewpoint, the raost 
important conclusion was that there were occasions when 
both those in the urban planner's role, and role senders, 
felt that the other was going outside their legitiraate 
role.(7) . In these circurastances, 
conflicts were justifiable. Thus, urban planners expected 
to have the right to oppose decisions raade by Council on 
improper grounds; and Councillors expected to be able to 
put in their place urban planners who did not apply their 
minds properly. Such conflict situations were not expected 
to occur frequently, however. In the main, the urban 
planner's role was seen as advice-giving, the Council's as 
decision-taking, and the urban planner was expected to 
abide by the Council's decision, once raade. 
(6) Question 6C asked: 
"What formal or informal actions v/culd you consider, in 
your professional capacity, if... 
Town Planning Consultants have been asked by Council to 
investigate policy options available to the Council in 
the re-development of an older part of your Area. 
After they reported, Council asked its Senior Town 
Planning Officer to report on the Consultant's 
proposals. He felt that from the Tov/n Planninq point 
of view one option is clearlv to be recommended above 
the others; but when liis report is first debated by 
Comm.ittee or Council it is obvious that they disagree, 
and feel, for other reasons, that another option is 
preferable." 
(7) There was a strong link betv/een answers to this 
Ouestion and ansv/ers to Question 4. (See Chapter 
Eighr). 
Page 602 
The separation of conflict raanageraent processes into 
formal and inforraal channels v/as again reinforced by 
responses to this question, even though answers were 
obviously influenced by the question asking for "formal" 
and "other" responses. The formal division of the tv/o 
roles into advice-giving and decision-taking was blurred by 
the informal avenues available to the urban planner to 
"interpret" a decision in the process of impleraentation, or 
to persuade decision-raakers to raodify or rescind an earlier 
decision. Thus, a decision v/hich conflicted with urban 
planning objectives could, if considered iraportant enough, 
sometimes be changed. If the urban planner could not get 
it changed, it could be used as an example on future 
occasions, assuming that he was right and the results would 
in fact be deleterious. Inter-personal skills in 
persuasion, negotiation and influence v/ere required of the 
urban planner in this situation, and the circumstances 
(including the v/orking relationship between the urban 
planner and the Council) had to be satisfactory. 
Question 6D illustrated two main points. The first 
was that, at least in the survey context, there is no 
satisfactory m.echanism for resolving the conflict between 
the v/ider public good and the rights of affected 
individuals in urban planning matters. The second was that 
this unsatisfactory situation is a raajor elem.ent in the 
political decision not to make full use of the land use 
controls that are available for the situation described in 
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the question (8). 
The unresolved conflict between the diffuse, uncertain 
public good (and benefits) and relatively concise, 
individual rights (and costs) was one of the main reasons 
for the "invention" of urban planning in the first place 
(Shoard 1982). It appears that the problems raised by the 
protection of comraunity resources, and particularly 
agricultural resources, are not addresses satisfactorily in 
either the United Kingdom (Shoard 1982) or Queensland. The 
deficiency exists even further afield. (See, for example, 
Douw 1979) . 
There appeared in many cases in the survey to be a 
conflict betv/een the administration and the urban planning 
function on the one hand and the political function on the 
other, over which values should be given priority. 
Resolution of the conflict v/ould appear to be possible only 
when there was agreement of views. If the agreement was 
with the view that individual costs were the paramount 
concern no serious action other than that nov/ taken v/ould 
be necessary. If the agreement was that the comraunity 
benefit v/as pararaount then this benefit needs to be defined 
(8) Question 6D asked: 
"What formal and inforraal actions would you consider, 
in your professional capacity, if... 
Your area includes a great deal of first class arable 
land currently being used for raarket gardening. The 
population of your area is increasing rapidly and much 
of the land is subject to applications for urban 
residential developraent. There is uncertainty over the 
amount of good arable land left in your area and those 
nearby. What actions, if any, v^ ;ould you take:" 
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or clarified. 
In accepting the importance of the wider community 
values, the issue of who represents them or protects them, 
needs immediately to be addressed. In the Queensland 
context, the State governraent was generally seen as the 
appropriate avenue. Local authorities have a priraary 
mandate to foster local interests; the State's mandate is 
far wider. Hov/ever, respondents in the survey felt that 
conflict between the two scales of interest is currently 
not being managed satisfactorily because the State is 
neglecting its obligations. Given the nature of the survey 
sample, this general response is as would be expected; but 
confirmation comes from a number of other sources. Local 
authorities expect assistance if they are to put wider 
interests above the interests of their inhabitants; advice 
on the scale of the problem, advice on appropriate 
regulations, assistance in applying controls, help in 
coordinating inter-authority action, and financial help for 
costs incurred. Respondents claimed that, to a greater or 
lesser degree, this aid was not available (in practice) 
from the State, 
Replies to this question also reinforced the results 
derived from previous questions: the importance of 
information, the fact that preliminary strateqy decisions 
on the desired end result affected the choice of methods 
X 
and that conflict manaqement is a process. 
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Question 6E again illustrated how the desired outcome 
affected the path of the process (9). 
Figure 15.4 below illustrates this. Whether or not the 
additional employraent/developraent was wanted obviously 
influenced the steps taken. 
(9) Ouestion 5E asked: 
"What formal and informal actions would you consider, 
in your professional capacity, if... 
(i) A large manufacturing plant has indicated that it 
has informal State Governraent support for locating in 
your area. Your Council's financial resources are 
currently stretched to the limit and the plant v/ill 
create heavy demands on local physical and social 
services; but it will provide about 200 new jobs. If 
approval is given now, the plant could be operating in 
about five years, but as yet no formal re-zoning 
application has been m.ade. (It is not an as-of-right 
use) . 
(ii) Would you support the industry being declared a 
'prescribed development' in terras of the State 
Development and Public Works Organization Act? 
(Assuming it is of the appropriate type and scale), 
(iii) Why?" 
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Figure 15.4; Management Stages, Question 6E. 
f 
Do we really need additional 
industrial employment? 
Yes 
, negotiate 
over costs 
. waive E . I . S, 
V 
It depends . . . 
. depends on location, 
type, effect on 
residents' rotes, 
extra infrastructure 
. is assistance 
available from State 
and/or industry? 
. is it best for the 
region or State? 
No 
refuse application 
tell State, 
Ministers 
tell press, 
community 
Source: Figure B.3, Appendix B. 
This seem.ingly trivial example does imply, however, 
that (a) relevant information is needed to make the priraary 
evaluation, that (b) the urban planner can have an 
influence on the supply of information, and that (c) the 
urban planner must have available the tools appropriate to 
the action required following on this decision. In cases 
where the development is definitely required (this survey 
response came mainly from static or declininq towns) there 
may be a conflict of values between the urban planner and 
the Council. The Council m.ay be prepared to iqnore 
environmental degradation as a trade-off for improved local 
employment, but this is likely to conflict v/ith values 
X 
imparted to the urban planner during his professional 
education. One response in the survey shov/ed, however, 
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that the urban planner could also be in total agreement 
with the Council over priorities in such a case. However, 
awareness of this potential conflict may help to avoid it. 
On the other hand, if the development is definitely 
opposed, a conflict between the State government and the 
local authority is likely. Given the imbalance of formal 
powers between the two actors, conflict management v/ould 
involve, from the local authority point of view, attempting 
to lessen the imbalance as a first step, and then 
bargaining. 
This question, as well as Question 6A discussed above, 
show that conflict raanageraent can be carried out by both 
parties together, or by either party frora its own point of 
view, A solution satisfactory to the State government, in 
these circumstances, raay not be acceptable to the local 
authority (or vice versa). In the earlier example, a 
solution approved by one local authority raay be condemned 
by the other. The need for the urban planner to clarify 
his position (as a third party, as a participant acting for 
one party, or as a participant acting on behalf of a wider 
interest) is clearly important. 
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The final question of the survey asked whether formal 
avenues for resolving disputes betv7een local authorities 
were adequate (10). 
Replies were grouped according to v/hether the respondent 
felt they were generally adequate (See Figure 15.5) or 
generally inadequate (See Figure 15.6). 
(10) Ouestion 8 asked: 
"Do you think that current avenues for resolving 
disputes that raay arise between Local Authorities are 
(tick (a) , (b) , (c) .- or (d) below) : 
(a) Adequate — If you felt they are adequate, could 
you please indicate v/hat avenues you consider are 
available: 
(b) Inadequate, but informal avenue;"" are best anyway — 
if 3^ ou ticked (b) , could you please indicate t'ne 
inform.al avenues you feel are effective: 
(c) Generally inadequate -- If you felt they are 
inadequate, could you please indicate v/hat improvements 
you think could be made: 
(d) No opinion," 
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Figure 15.5: Current Avenues ADEQUATE. 
(Formal avenues are not needed as no serious 
disputes arise - thus, informal contacts 
ore adequate) 
Informal contacts between l.a.'s 
. discussion and cooperation 
. Council to Council, and/or Officer to Officer 
contact 
. informal committees 
Other cooperative avenues 
. use strategy plans 
. coordination through C.O.G., or D.L.G. 
. joint committees, joint l.a.'s, regional councils 
If arbitration needed: 
JT 
Local Gov't Court 
legalistic, but 
has good body of 
case low, and 
requires serious 
preparation, is 
unbiased and has 
open legal 
proceedings 
I s^ 
Approach Minister 
arbitration powers 
and "the big stick" 
(of dissolution of 
Counci1). But 
political, decision 
"closed", reluctant 
always to act, and 
sometimes open to 
lobbying 
Local Gov't Dept, or 
Other Dept. 
. for technical issues 
(incl.C.O.G.'s 
Dept. ) 
Source: Figure B.4, Appendix B. 
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Figure 1 5 . 6 ; C u r r e n t Avenues INADEQUATE. 
(Formal avenues may not be needed 
i f no ser ious d ispu tes - thus 
i n f o rma l avenues are bes t ) 
i 
Informal contacts (as above) 
plus: . problem of contacting large l.a.'s (e.g. B.C.C.) 
at informal level 
. some technical officers hard to deal with 
. some personality clashes 
. l.a. inequalities and lock of trust 
Other cooperative action (as above) 
plus . contractual agreements (but there is the problem 
of arriving at, and keeping to, conditions) 
If arbitration needed 
Local Gov't 
Court 
. expensive 
. legal basis 
Cabinet 
. not just 
4-
Miiiister 
of L.G. 
. con ignore 
one person .Min.'s 
- can 
lobby 
decision 
. need to 
reorganize 
boundaries 
Dept.L.G. 
+ Other 
Depts 
. but 
sometimes 
wrong 
advice 
Ombudsman 
. but not 
appropr 
Source: Figure B,5, Appendix B. 
Overwhelmingly, there was a preference for the use of 
informal avenues, including Council to Council or Officer 
to Officer contact, disc.jssion and cooperation, and 
informal committees. "Informal" in this context was 
X 
qenerally taken to m.ean not involvinq l ega l ins t ruments . 
I t was considered iinportant t h a t f - a s far as pos s ib l e , 
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disputes betv/een the two parties be resolved without 
outside intervention. Where the two local authorities saw 
themselves as the parties to the dispute, the conflict 
management role of the urban planner would be restricted, 
as he v/ould be unable to act as a third party unless he 
worked outside the two authorities concerned. 
There was agreement amongst the respondents that 
although not all disputes between local authorities 
concerned urban planning matters, urban planning conflicts 
were an important ingredient in inter-authority disputes. 
The comraon areas for dispute were those involving land or 
other resources over which the urban planner v/as accepted 
as having some technical expertise (the supply of water, 
for example, and the location of activities). 
All respondents accepted, however, that there were 
disputes that could not be resolved in an informal way. 
Arbitration was seen as the most appropriate mechanism, but 
a number of types of arbitrator were identified. The 
choice of arbitrator depended upon the nature of the issue. 
The Court was seen to be open and unbiased, but costly and 
legalistic. It was best for difficult legal disputes, or 
politicised disputes, or ones where a difficult balancing 
of interests was involved. The Minister of Local 
Governraent or State Cabinet v/ere appropriate if the threat 
of "a big stick" v/as necessary, or if a rapid, lov/ cost, 
X 
but closed and political decision was needed. Boundary 
disputes were ina'ppropr iate for this form of arbitration. 
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Technical disputes were best handled by technical officers 
in State Departments. 
Where current avenues were considered inadequate, the 
reason was often somethinq outside the normal structure of 
governance: personality clashes, lack of trust/ or 
"politicisation" of issues. Formal legal avenues of 
conflict managem.ent are incapable of dealing with these. 
Formal avenues imply either a v/illingness to abide by the 
rules, or an attitude of "reasonableness" on both sides. 
The point needs to be made that if the inadequacy of 
formal avenues in these circumstances extends beyond 
inter-local authority disputes to Gamson's rancorous 
community disputes (1966) , Queensland urban planning 
conflict managing mechanisras will prove to be inadequate 
for handling community disputes. A non-political mechanism 
capable of dealing with technical and non-technical 
conflicts will prove necessary. 
Of the 5 hypotheses listed in Chapter Two, the two 
directly relevant to this Chapter are: 
4. that formal avenues for managing the kinds of urban 
planning conflict discussed in this Chapter are 
inadequate, but that reasonably effective techniques 
will have been evolved where required; and 
5. that current formal avenues for resolving disputes 
between local authorities ar^ inadequate. 
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The survey data supported both hypotheses. In all 
cases there v/as a heavy reliance on inforraal avenues for 
managing conflicts, although the appropriateness of formal 
avenues in particular circunistances was acknowledged. Both 
informal and currently available formal avenues were felt 
to be deficient for many serious conflicts, however. This 
applied both to the urban planning matters discussed and to 
disputes between local authorities in general. A problem 
arises, hov/ever, frora deficiencies in the experience base 
of those interviev/ed. Many local authorities felt that 
they had not had to face serious conflicts in the past and 
so their experience of management avenues was adequate for 
the problems they were aware of (or one could say that 
current avenues were adequate in that conflict had 
successfully been avoided or suppressed). 
The various points made in this and previous Chapters 
can be combined into a general model of the urban planning 
conflict management process, with implications for urban 
planning as a whole. This process is considered in the 
next chapter. Chapter Sixteen. 
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CHAPTER SIXTEEN 
GENERAL CONCLUSIONS 
16.1 The Conflict Management Process 
Conflict manageraent is a process, in the same way that 
urban planning is a process, although both are directed 
towards a desirable end product. In the same way that this 
study has resisted extending the model of the urban 
planning process to the v/ider general planning process it 
also resists implying that the conflict manageraent process 
applicable to urban planning is necessarily applicable to 
all conflict raanageraent. However, the material on v/hich it 
is based is drawn from sources both outside and inside 
urban planning so it is expected that wider application 
will certainly be possible. The thesis makes no specific 
claims in this direction as the possibility was not tested. 
This would be a fruitful field for further research. 
The urban planning conflict ra.anageraent process is, 
like the urban planning process raodel developed in Chapter 
Five, partly rational and certainly iterative. A stateraent 
of the "ideal" process, in the sense of one which includes 
all possible stages, is not the same as a description of 
the process that may actually be followed in a specific 
situation. Sorae stages may be repeated, others missed out 
entirely or at least given little importance. 
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The process is outlined in Figure 16.1. It applies to 
a specific conflict episode, with pre-conditions and an 
aftermath. 
Included in the "pre-conditions" is the possibility of 
conflict avoidance or suppression. In urban planning, 
avoidance incorporates the various land use separation and 
buffering techniques included in m.ost land use plans; but 
given the limitations of human information and ability this 
is unlikely always to be successful. Likewise, conflict 
suppression is normally beyond the power of the urban 
planner, although it may be available to the urban planning 
agency as a whole. Throughout the discussion on the 
conflict manageraent process the constrained role of the 
urban planner in the total urban planning process needs to 
be borne in mind. Even if the conflict managem.ent process 
is accepted as a necessary adjunct to the urban planning 
process the urban planner's role in conflict management may 
not, as things stand at present, be very powerful. 
Hopefully his role will be strengthened in future. 
Figure 1 6 , 1 ; The Urban P lanning C o n f l i c t Management 
P r o c e s s . 
l i i - J h a s the c o n f l i c t s i t u a t i o n been a v o i d e d or suppressed? 
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no 
[Accept e x i s t e n c e o f c o n f l i c t 
Jlik-
Identify charoctersitics/structure of conflict 
. regulatory framework . subjectivity/objectivity 
. focus of interaction . nature of the parties 
. awareness . representation 
. continuity . spatial dimension 
. communication . environment 
. means used . time dimension 
. locus of goals . value of conflict 
. availability of goals/resourees 
^ 
f 
y C O j — 
\ [ E v a l u o t e c o n f l i c t : i s i t b e n e f i c i a l , c o n t r o l l e d ? 
Dec ide end s t a t e r e q u i r e d 
.CO ntinuotion ^ 
Jl 
. victory/defeat 
. isolation 
. compromise 
. co-operation 
. consensus 
. passive settlement 
. exacerbation 
. suppression 
JL 
What action is to be taken? 
^ . ignore ^ 
: ^ 
suppression and/or management 
Jl 
What urban planning resources are available? 
^ ^ 
Is the urban planner a participant or third party? 
:^ E Third party: 
. suppression 
. mediation 
. bargaining 
. advocacy 
. arbitration 
. persuasion 
. other processes 
^ 
Participant? 
. conquest 
. suppression 
. conciliation 
» bargaining 
. coercion 
. persuasion 
. other processes 
^fsT^ 
^ 
. - - ^ 
END OF 
EPISODE 
y e s 
ccess? 1^  
no 
f no 
^L 
Can the conflict characteristics be 
altered? (e.g., zero-sum to nonzero-sum) 
^ 
Aftermath 
yes 
^ 
Decide what can be 
changed 
JL 
Monitoring 
(and new conflict?) 
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The first stage is a two-part acceptance of the existence 
of conflict. If the conflict episode has been successfully 
avoided or suppressed, no other action is necessary except 
for continued monitoring of the results. If it has not 
been avoided or suppressed then before action to manage it 
can be taken its existence has to be acknowledged. 
The next stage is to clarify the characteristics and 
structure of the conflict. The checklist included in the 
process model is a sum.mary of the variables discussed in 
Chapter Three. Clearly sorae variables v/ill be more 
important than others. In very general terms, the factors 
likely to have the greatest inioact on urban planning 
conflicts are the regulatory framework (including the 
legislative umbrella for the agencies involved), the 
resource which is the focus of the interaction and its 
availability (as land and land uses, as v/ell as their 
allocation, are the common focus of urban planning 
conflicts), the nature of the parties (including their 
public mandate and degree of interaction) and the spatial 
dimension. An understanding of the structure of the 
conflict is a necessary prerequisite to making a proper 
selection frora the conflict m.anagement processes available. 
When the conflict episode has been understood it must 
be evaluated. If it is beneficial, or adequately 
controlled, no further action m.ay be required. 
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If action is to be taken to manage the conflict, and 
the action may include ensuring its continuation or 
exacerbation, a decision has to be made on the end state 
desired. In Chapter Twelve the tendency of urban planners 
to look first of all for a compromise between conflicting 
values was criticised. In the model shown here, the wider 
range of possible end states is indicated. The decision 
required here would be made on the basis of the value 
placed on the goals of the parties, directives given to the 
urban planner by various role-senders or personal beliefs, 
the credence to be given to the v/ider issues (including the 
need to end or control the conflict in the wider public 
interest) and the power dimension of the urban planner's 
role. 
Once an end state has been deJcided upon, the next 
decision is whether to ignore the conflict or take action 
on it (although this stage is clearly linked to the 
previous stage). Ignoring the conflict raay be necessary as 
resources available to raanage it m.ay be too limited, or the 
conflict may be beyond the jurisdiction of the urban 
planner, or it may be only marginal to the central concerns 
of the time. If action to manage or suppress the conflict 
is to be taken, then the resources available (including 
jurisdiction and authority) need to be evaluated. At this 
stage the urban planner needs to recognise that sorae of the 
means of m.anaging conflict are not part of his traditional 
training, although techniques such as Hall's personal 
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"conflict raanageraent survey" provide starting points (Hall 
1973a;1973b) . "Resources" in this sense includes the 
resource of being able to accept the full range of 
techniques available. Sharpe raakes this point in his study 
of community and urban planning conflicts. He says, 
".,,decision models, such as rautual partisan accomodation 
which comes closer to reflecting experimental reality, are 
too often eschewed by the planner as being less than 
rational and thus contradictory to the goals of the 
planning process,"(1973, p.231). Although management 
techniques may appear to be less then rational (if 
rationality is narrowly defined) they still have much to 
offer. 
Having gone this far, it v/ill be clear whether the 
urban planner (or the urban planning function) is a 
participating party in the conflict or an outside, or 
"third", party. This division will influence the choice of 
conflict management process (or processes, as more than one 
may be appropriate and useful). The use of third party 
intervention is not v/ithout its problems. It should not be 
used to excuse the parties involved in the conflict the 
responsibility of first interacting themselves. Its 
advantages, nevertheless, must be recognised, in terms of 
its flexibility and also for the other benefits which raay 
accrue. Third parties may serve as forums on which 
differences can be raised and aired. Sharpe (1973) notes 
that in these circurastances the third party cannot take a 
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decision-raaking role, and must be trusted by both 
parties.(p.231) . The urban planner's role in conflict 
management through third party processes will thus be 
enhanced by his separation from political decision-raaking; 
but it will be constrained by the location of his role 
within the structure of governraent. 
Conflict raanageraent processes need not necessarily be 
used only at one level or only at one time. Figure 16.1 is 
iterative and the process described applies at all levels 
of urban planning. The separation of Development Plans (in 
the United Kingdom) into broad scale Structure Plans and 
subordinate Local Plans, although not without its problems, 
allowed the lower level to "...translate the Structure Plan 
policies into actual proposals on the ground and resolve 
any purely local conflicts."(Hammersley 1981, p.30). 
Larger scale conflicts could be managed at the upper lever 
before being impleraented through the lower level plans. 
If the action is not successful, it may be possible to 
modify the characteristics of the conflict to make it raore 
amenable to urban planning action. 
Once the episode in question has ended, continued 
monitoring of the resulting conditions is necessary. 
As has been emphasised throughout this thesis, urban 
planners play an active role in only part of the urban 
planning process. The same is true for the conflict 
management process. The role of the participating urban 
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planner in a specific situation depends upon the 
professional and organizational role characteristics, the 
nature of the conflict and the constraints on the choice of 
conflict management technique(s) in that situation. 
The conflict management process m.ust, in fact, be seen 
as an integral part of the urban planning process. 
16.2 Reflections on Method 
Chapter Two set out in some detail the methodological 
problems the thesis expected to face and how they were to 
be overcome. The problems were all encountered during the 
investigation and it is thought satisfactorily overcome. 
Some uncertainties remain, however. 
Firstly, the link betv/een theory and practice, v/hich 
is important to urban planning as a whole as v/ell as to 
this thesis, is raore complex than was originally supposed. 
In this context the problem is the link betv/een the general 
theories of conflict and conflict management and the 
empirical investigation. One study in a specific context 
can give some indication of how well the theories apply in 
that context, but the connection is only partial. This 
applies both to the survey undertaken and to the 
specifically urban planning examples used throughout. One 
is av/are that some parts of general theories are not 
applicable in the chosen context - (e.g., the role of 
violence in conflict) ; and one is also av</are that having 
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demonstrated specific application there are limits to v;hat 
one can then claim for the wider theory. It is felt that 
the thesis has made a major contribution to the general 
understanding of urban planning conflict and conflict 
management. The field still needs further empirical 
studies in different contexts, particularly in relating 
conflict management theories to practice. 
Secondly, when a researcher frora one field seeks to 
apply theories frora other fields, no matter hov/ careful and 
thorough his investigation, there is still uncertainty. 
There may be gaps he is unaware of, raore recent 
developments he has not noted or criticisms of earlier 
works he has used. In this thesis the author is happy with 
the material he has included, in that others v/orking in the 
fields considered have made useful comments on it. There 
appear to be no sins of commission; but "there still 
remains uncertainty over sins of ommission. 
The third point follows from this. Even v/ithin each 
recognised discipline there are conflicting schools of 
thought which disagree over theories, approaches and 
methods. An outsider using this material raust, willynilly, 
be caught up in this dispute. Choice am.ongst theories is 
coloured by one's own intellectual predispositions, so the 
choice m.ade v/ill alv/ays be opposed by sorae v/ithin the 
discipline in question. The sections of the thesis dealinq 
with social and political conflict m.ost clearly illustrate 
this problemi. The ideolcqical disputation betv-'een Marists 
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and non-Marxists and betv/een schools of neo-Marxism is a 
case in point. The disputes have a long history, so that 
arguments have become entrenched and all sides have 
developed a jargon of terms they claim best describes their 
stance, a jargon which is often incomprehensible to the 
uninitiated. The choice had to be made between pursuing 
these ideological divergences to the full or dealing with 
them only in generalities. The second alternative was 
chosen; but one is conscious of the opportunity costs in 
doing so. The choice was necessitated by the thesis's 
focus on urban planning conflict and not social and 
political conflict as they affect urban planning. A 
similar choice had to be m.ade v/hen dealing with the other 
areas of urban planning conflict. This does mean, hov/ever, 
that the thesis is not supported bv a particular coherent 
social theory. Perhaps it would have been m.ore 
satisfactory to pursue urban planning conflict on the basis 
of of the application of a specific social conflict theory. 
This v/ould have meant, as discussed in Chapter Tv/o, facing 
the probability that potentially important concepts from, 
other social theories v/ould have been neglected. It would 
also have meant modifying the urban planning foundation of 
the study (i.e., looking at urban planning frora the 
viewpoint of a particular social conflict m.odel rather than 
looking at conflict, social and other, from the urban 
planning viewpoint). On balance the approach taken seems 
the m.ost satisfactory, given the eraphasis placed on the 
thecry/prcu;tice link throughout the thesis. 
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Lastly the investigation brought to light a num.ber of 
areas of potential utility to both the understanding of 
urban planning conflict and the practice of conflict 
management v/hich shortage of space did not allow to be 
pursued. The fact that these areas are not covered in any 
substantial detail in the thesis does not mean that, 
necessarily, they are not seen to be relevant. Som.e of the 
more important are included below. 
16.3 Conclusions and Further Studies 
The majority of the conclusions reached in the study 
have been discussed in Chapters Fourteen and Fifteen; but 
the general points remain that conflict is iraportant in 
urban planning, that it has m.ore diraensions than are 
commonly considered and that there is untapped potential to 
improve urban planning conflict m.anagement. In reaching 
the conclusions reported in Chapters Fourteen and Fifteen, 
the thesis has completed a major part of what it set out to 
do. 
The investigation ranged broadly, but was restrained 
by its origin in the field of urban planning. It could not 
cover all the relevant mat:gxiai and brought to light a 
number of potentially iraportant factors which could not be 
pursued further. Thus, a nuraber of directions for future 
research have been identified. They can be grouped under 
four headings. 
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(i) Empirical Studies 
The link betv/een conflict theory and urban planning 
practice needs to be tested further and hopefully to be 
strengthened. There are a number of ways this could be 
done. The Queensland, Australia location of the empirical 
study in this thesis was useful and relevant, but said very 
little about the theory/practice link, or the applicability 
of the theories, in other urban planning contexts. This 
gap is obvious and needs to be filled. A possible 
extension of this would be to incorporate the detailed 
studies which have been undertaken in other contexts into a 
broader framev/ork.(e.g., Mumphrey et al 1971; Hinman 1970; 
1971; Steiner 1978). This applies both to conflict 
studies and to conflict management. Possibly such urban 
planning conflict studies could follow the quantitative 
em.pirical approach of Rummell (1975; 1976) in the v/ider 
conflict environraent. Another iraportant field which is 
still neglected by urban planners, although there are signs 
of a change in attitude (e.g., the study by Koebel 1979), 
is that of emipirical or case study application of relevant 
methodologies developed in other disciplines (e.g., in 
interdepartmental conflict resolution in organizations 
(Walton and Dutton 1969; MacMillan 1978)) or in a wider 
environmental context (e.g., Lonergan 1978), Other 
relevant possibilities v;ere cited throughout the thesis. 
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(ii) Other Conflict Areas 
The thesis focused on organizational and professional , 
conflicts. In doing so it had to put to one side further 
research on the other seven areas of urban planning 
conflict (and the policy/goal conflicts which underlie 
these) . Useful further work could be done here, 
particularly in relation to conflicts arising from the 
application of urban planning tools and techniques. The 
goal of reducing dysfunctional conflicts arising from the 
unintended effects of purposive urban planning action is to 
be encouraged. Further research in this area is necessary. 
(iii) Middle-range Theories 
Conflict as a field of study has attracted the 
attention of researchers in a number of disciplines. A 
variety of raiddle-range theories have been developed which 
have some potential for application in urban planning. 
This application could be through case studies (e.g., 
Graham 1981) or the empirical research mentioned above or 
in the way of incorporating this theory more closely into 
urban planning theory. Potential sources include 
interpersonal relations (e.g., Blake, Shephard and Mouton 
1964; Filley 1975; Likert and Likert 1976), the use of 
the problem-solvinq workshop (Kelm.an 1972) , political 
cross-pressure theory (Sperlich 1972) or Garae Theory. The 
growing field of Peace Science, v/ith strong links to 
Regional Science, also offers potential (e.g., Isard and 
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Smith 1967; Isard 1975). Some specific urban planning 
problems were identified which are already the focus of 
major research efforts, including the role of the State and 
public legitimacy (e.g., Healey, McDougall and Thomas 1980; 
Harloe 1981). The thesis reinforces the need for further 
studies in these areas, v/ith a greater concentration on the 
conflict aspects of the problem. 
(iv) General Theory 
The investigation is felt to have shown that there are 
deficiencies in all current theories of social conflict, 
especially those based on theories of social class. 
Although this may sound presum.ptious it is suggested that a 
major reviev/ of these theories is necessary. The m.easure 
of (social and economic) value, the sources of social 
differentiation and the nature of the relationships amongst 
social categories are fundamental to all the theories and 
to an understanding of urban planning conflict. Perhaps a 
fresh look is needed rather than further attempts to modify 
existing theories. Perhaps nev/ theories, or substantial 
improvements to old ones, could be developed through a 
deeper consideration of the links between urban planning 
and conflict, particularly the focus on resource 
allocation, representation/legitiraacy and spatial 
considerations. Approaches by Marxist geographers (and 
some Marxist urban plannor.o) have gone some way tov^ a^rds 
this. 
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The same considerations can also strengthen urban 
planning theory, A lack of attention to the wider aspects 
of conflict is felt to have hindered urban planning theory 
as m.uch as it has hindered urban planning practice. 
Hopefully this thesis has closed the gap a little. 
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APPENDIX A 
EXTENDED EXAMPLES 
A.O: Introduction. 
The four illustrative examples included in this 
Appendix come from a number of sources. Much of the 
inform.ation used in the first three came from interviews 
held in July to September, 1982. Because of promised 
confidentiality it has not been possible to reference the 
sources directly, but an overall list of sources is given 
at the end of each case study. Sources v/hich v/ere part of 
the public record v-/ere used as far as possible to check the 
information given by the interviev/ sources. 
The case studies all illustrate urban planning 
conflicts and provide useful illustrative material for 
earlier Chapters. One illustrates a situation where 
conflicts betv/een levels of government spilled over into 
the urban planning area, tv/o are specifically of local 
authority interactions, and the fourth illustrates goal and 
jurisdictional conflicts betv/een organizations involved in 
urban planning. 
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A.l:Gladstone. 
The problems of Gladstone illustrate a number of 
different types of conflict. Many of these stem from 
inter-governmental problems and are beyond the bounds of, 
but have direct effects on, urban planning. 
Gladstone is a coastal city located in the Fitzroy 
region of Central Queensland. It has long been recognised 
as a potential deepwater port, but until the mid 1960's 
served mainly as a processing and export port for limited 
rural production. In fact, by the early 1960's its growth 
had virtually stagnated (See Sv/enson's account of his first 
view of Gladstone reported in Australian Frontier (1971)). 
In the mid 1960's a number of events coalesced to 
promote rapid change in Gladstone. The State government 
had, and still has, a policy of vigorously pursuing the 
development of Queensland's natural resources, and 
particularly its exportable mineral resources. This 
policy, and a number of locational factors, combined to 
boost Gladstone's expansion as a port and industrial 
centre. 
Vast coal reserves exist in the Bowen Basin inland 
from Gladstone. The State assisted the export coal 
industry by providing rail lines (such as that frora Moura 
to Gladstune), marshalling yards^ and improving workshops 
and servicing facilities (1). 
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The government vigorously sought to attract industry 
and jobs to Central Queensland, but the region was 
generally unattractive to entrepreneurs: its population 
and manufacturing demand were small, and it was some 
distance from markets. The two major assets at the State's 
disposal were Gladstone's port, and the mineral resources 
in the interior. 
Previously the State had given considerable support to 
the Com.monwealth Aluminium. Corporation Pty Ltd in 
developing the bauxite deposits at Weipa, in return for the 
Company's promise to construct an aluraina refinery 
somewhere in the State almost imm.ediately. In 1957 Comalco 
agreed to investigate a possible site for an alumina 
smelter in Queensland, and agreed to construct a smelter 
either in Australia or its territories after tv/enty years 
(2). 
In Gladstone itself one of the major employers. 
Swift's Meatworks, closed in 1963, and the land on v/hich 
the factory was located became available. After 
investigations, Queensland Alumina Limited (a subsidiary of 
Comalco) decided to use the land, and in 1967 the alumina 
refinery was opened. The decision to locate in Gladstone 
(1) See "The Theiss Peabody Mitsui Coal Pty Liraited 
Agreements Act, 1962-1965" for details. 
(2) See "The Comraonv/ealth Aluminium Pty Limited Agreement 
Act, 1957". 
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was linked with the State government's decision to build a 
major power station, utilizing cheap coal from, the Bowen 
Basin, at Gladstone. Investigations on suitable locations 
had started in the mid 1960's. In 1972 an agreement was 
reached between Comalco and the State giving the company 
the right to opt for blocks of pov/er for smelting alumina 
in the Gladstone region. Having a customer, in turn, 
enabled the State to get loan funds frora the Federal 
government for part of the first stage of the Gladstone 
powerhouse. 
The State government clearly saw Gladstone as the 
focus of a Central Queensland industrial complex, and took 
strong action to make it so. Industry was slow to react, 
except for large mineral-based developments which were able 
to negotiate considerable State assistance. Comalco v/as 
the first of these, but gradually a number of associated 
developments followed. 
Clearly this developraent by large corapanies in the 
late 1960's and early 1970's had a considerable impact on 
the city itself. The population had virtually stagnated by 
the census of 1961, yet it increased very rapidly after 
that. 
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Table A.l: Gladstone's Population, 1933-1976. 
Census 
Year 
1933 
1947 
1954 
1961 
1966 
1971 
1971* 
1976 
Males 
1566 
2682 
3605 
3688 
7269 
8030 
8641 
9902 
Females 
1473 
2558 
3339 
3493 
5157 
6927 
7413 
9046 
Total 
3039 
5244 
6944 
7181 
12426 
14957 
16054 
18948 
Males: 
Females 
1.06 
1.05 
1.08 
1.06 
1.41 
1.16 
1.17 
1.09 
(* 1971 figure adjusted to 1976 boundaries) 
(Source: Australian Bureau of Statistics, Queensland, 
1976 and prior censuses). 
The change between 1961 and 1966, especially when 
compared with that between 1954 and 1961, is rapid and 
remarkable, and continues to 1976, The change in 
population structure, tov/ards construction and industrial 
workers, is implied in the changing male;female ratio. 
The almost three-fold increase in population between 
1961 and 1976 put great strains on the town's resources. 
Like other local authorities in Queensland, the funding 
burden for roads, water, sewerage, libraries, and so on, is 
borne mainly by the local rate-payers, either directly, or 
through the servicing of loan funds. The social, 
industrial relations, and financial probleras that arose 
from, this situation v/ere consistently in the newspapers 
even up to 1981. The Senate Standing Committee on National 
Resources tabled a report in November, 1981, which was 
reported in the Courier Mail (26.11.1981) as saying 
"...there was a sad lack of forward planning and a tendency 
to put the burden on local governm.ent which initially 
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lacked managerial skills or financial resources..." and 
"Gladstone has virtually become a cliche for failure to 
manage the impact on a community of rapid development...". 
In early 1981, the Mayor of Gladstone threatened a 
developm.ent freeze, and the local building unions a 
construction ban, until m.atters were improved. A study in 
1980 for the Builders' Workers' Industrial Union 
(Ettershank and Morgan 1981) spelt out the social and other 
problems faced by the population, including construction 
workers: a gross shortage of housing, inflated rentals for 
the houses that were available, shoddy housing 
construction, inadequate school facilities, inadequate 
medical and health facilities, and escalating rates. These 
all contributed to the poor record of industrial relations 
within industry in Gladstone. 
Although the major companies concerned made sorae 
contribution to local infrastructure, the Council and thus 
the rate-payers had to pay the "front-end" costs for 
upgrading facilities. As rates are based on the unimproved 
value of land, the contribution from major industrialists 
was not proportionate to their impact. Franchise 
agreem.ents between the State and the corapanies v/ere 
negotiated in these early stages, and the local authorities 
of Gladstone and Calliope Shire had some input; (3) but 
they did not envisage the scale of the problem, that would 
(3) Although raost of the later industrial and coTunercial 
devlopement was in Gladstone City, the early C^ AL 
refinery v/as in neighbouring C"^ alliope Shire (o<,3e 
exaraple A.3 below). 
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face them in the future. They now feel that at that 
stage they were "a little naive". 
In the Gladstone case, the conflicts that became 
manifest had their origins in the lack of action, or 
expertise, in three areas. Firstly, the State^ although 
the catalyst and enthusiastic promoter of Gladstone's 
industrial development, was strangely reluctant to help 
with social and physical services which were clearly its 
responsibility. In 1977-78, the State Housing Comiraission 
built two houses in Gladstone, in 1978-79, another two, and 
in 1979-80, it built twenty (Ettershank and Morgan 1981). 
Primary and secondary educational facilities were grossly 
inadequate: in the late 1970's there was only one 
pre-school, one overcrov/ded secondary school, three primary 
schools (two with about 1200 pupils each, and one with 
800), and no technical education facilities. Although 
provision of additional schools in Gladstone figured 
prominently in recommendations by the State Education 
Department's Planning Branch of the Demography and Manpower 
Section for some years, the recommendation was consistently 
ignored by State politicians when allocating educational 
construction budgets. Local interests claim this was 
because of the non-Governm.ent voting patterns of the 
Gladstone population, though the truth or falsity of this 
claim cannot really be ascertained. In addition the Main 
Roads Department v/as well behind' in the provision of 
adequate roads, because of the lov/ priority given to the 
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spending of funds in the area. 
Secondly, the Gladstone Tovm (and later City) Council 
was ill-prepared for the sudden deraands placed upon it as 
was the neighbouring Calliope Shire. 
Thirdly, private entrepreneurs \-jere very slow off the 
mark. A sraall number of State and private organizations 
owned large tracts of residential land in Gladstone in the 
late 1970's: the Kern Corporation, Hookers, Beaumont 
Investments, South Pacific Petroleum, and the Housing 
Commission (Lands Department). Although this ownership 
pattern makes negotiations over residential development 
easier for the Council, it also means that there are few 
small risk-taking development leaders. The Council claims 
to have foreseen the housing shortage at least tv;o years 
before it became serious, but says it was unable to 
persuade developers to act, possibly because of v/orries 
over the downturn in the housing market elsewhere in 
Queensland at the time. The early developments v/ere 
notable also for the lov/ level of financial support for 
local problems by private enterprise. 
The State government claims that there was a fourth 
level of inaction, namely the Federal governraent, v/hich did 
not want to make special purpose grants to the State to 
help it overcome the probleras (although Federal financial 
assistance was involved in the construction of the 
Gladstone power station). 
Page 646 
By mid 1982, during interviews in Gladstone and 
Calliope, both Councils could, with reasonable 
justification, claim that the major problems were over. 
The visibility of Gladstone's problems had persuaded the 
State to take up its major responsibilities, both Councils 
had learnt from past mistakes, the backlog of housing is 
still there but is actively being reduced, both the State 
and the Councils are able to negotiate more favourable 
conditions now from the larger companies (particularly 
through the "prescribed development" provisions of the 
State Development and Public Works Organisation Act), and 
the companies themiselves realise the problems they create 
for themselves by not helping v/ith local services. World 
economic conditions have also increased uncertainty over 
export markets and so have slov/ed the development of 
Gladstone. 
The conflicts that arose in Gladstone clearly included 
many that were beyond the scope of urban planning, both in 
focus and in manageraent. They included fundaraental 
disagreements of prioities amongst the various actors, 
claim and counterclaim over responsibility, and industrial 
disputation, as well as ordinary land-use conflicts. Local 
urban planners claimed during interviev/s that the urban 
planner had three main roles in such rapid development 
situations. Firstly, pre-planning of development and 
placing strong eraphasis on speedy decisions and actual 
implementation once development starts. Secondly, the 
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active promotion of plans and policies (including solutions 
to problems such as impending housing shortages) so that 
other implementing agencies can be persuaded to act. And 
thirdly, being actively involved with the Council in 
negotiations with the State and developers. This last role 
includes putting forv/ard proposals, evaluating other 
proposals, and actively assisting in decision-making, 
something beyond the usually accepted role of Quueensland 
town planners. 
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A. 2; Moreton Shire and Ipsv/ich City Council. 
"Rapid urbanization in a num.ber of major coastal 
cities, including the Brisbane metropolitan area, 
has led to what are comraonly described as problems 
of 'urban overspill' across city boundaries into 
neighbouring shires. The consequences of this 
phenoraenon include what econoraists refer to — 
appropriately enough — as 'inter-jurisdictional 
spillover' effects." (Tucker et al 1981, p.138) 
The Moreton/Ipswich exaraple is one of these cases, 
others being Townsville/Thuringowa, Cairns/Mulgrave, 
Mackay/Pioneer, and the Gold Coast/Albert. 
In each case the situation is seen by the city 
concerned as more of a problem than it is by the shire. 
Normally the shire is keen to attract development as a 
boost to its rate revenue and the most attractive areas for 
development are those bordering the city. The overspill 
population, spatially contiguous to the suburbs within the 
city, sees itself as part of the city community rather than 
the shire. The shire does not see the need to provide 
duplicate services such as libraries, cemeteries, and so on 
for the overspill population, who have then to use the 
services provided by the city for its own residents. The 
situation may be exacerbated when the city's suburban roads 
become feeders frora the overspill area to the main 
employment and shopping area (the city C.B.D.), or v/hen the 
city has to provide sewerage or other essential services 
for the overspill population. The Moreton/Ipswich 
situation in fact illustrates all these problems, plus the 
results of lack of co-ordination of land uses across the 
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boundary (Ipswich's sanitary depot is located on its 
southern boundary; Golden Wattle Estate was later 
established in Moreton Shire adjacent to the boundary and 
the depot, with no buffer zone). In addition, all of 
Ipswich's creeks arise in Moreton Shire and the development 
of overspill estates in the catchmients causes storrawater 
drainage problems in Ipswich. 
The topography is such that much of the overspill 
development in Moreton is within the sewerage catchments of 
one of the three Ipswich treatment plants. An agreeraent 
between the tv/o Councils was reached some tirae ago so that 
Moreton could discharge of sev/age into the Ipswich system, 
and pay appropriate charges. The charges were based on 
Moreton catchment population forecasts now knov/n to be far 
too low (1400 people expected, but by mid 1982 the 
population had reached betv/een 2000 and 2400) . Ipswich 
claims it would need to upgrade much of its existing system 
to handle this increase, and expects Moreton to pay part of 
the cost. And clearly the tv/o authorities place different 
priorities on v;hich parts of the of the Ipswich disposal 
system should be upgraded first. Ipswich claims that 
Moreton could have restricted residential development in 
the catchment and now should do so at least until 
satisfactory upgrading of the system, has occurred. Moreton 
would rather that an additional contribution (based on the 
earlier charges) was made, to allow some upgrading in 
Ipswich but not prohibiting its ov/n developm.ent. 
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At various times, Ipsv/ich has pressed for a solution 
involvinq either a rationalization of the boundary betv-zeen 
the two authorities (i.e., to include all of the sewerage 
catchment areas within Ipsv/ich, possibly in return for the 
city ceding other land), or for Ipswich being given control 
over land development in the appropriate part of Moreton 
Shire. Both courses of action are strongly opposed by the 
Shire. 
Recently, the general boundary difficulties were added 
to by a raajor residential and shopping centre application 
in Moreton Shire close to the Ipswich boundary, in an area 
currentl/ served by the Ipswich sewerag'"' sv.stem (See 
discussion on Question 6A in /appendix B) . 
"The Ipsv/ich City and Moreton Shire councils have 
clashed on a proposed residential sub-division on 
Ipswich's outskirts. 
Kernland (Brisbane) Pty Ltd has lodged a rezoning 
application with the Moreton Shire Council for land 
at Yam.anto just outside the Ipsv/ich limits. 
The application for 625 blocks and a major shop'ping 
and recreation centre is seen as the first step in 
a plan to develop about 500 ha to provide about 
4000 homesites. 
The Ipswich Mayor, Alderman Freeman, said his 
council would object to the application because it 
would create enormous probleras for Ipswich. 
The Moreton Shire chairra.an, Cr Russell, said the 
development would be of great benefit to the region 
and to Ipsv/ich. He said that from what he had 
read, Ipswich Council could object only to minor 
matters in the application. 
'They're not treating us like another local 
authority, but more lil^ e an applicant for 
development in Ipsv/ich,' he said. 
He said the Ipsv/ich council often frus traced 
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developers who dealt v/ith it while the Moreton 
Shire wanted to ensure it did not frighten off 
development 
Alderman Freeman said his council v/ould object to 
the proposed re-zoning on 17 grounds. 
He said Kern wanted a shopping complex of a 
capacity bigger than anything in the region. Such 
a centre was 'grossly premature' for the area. 
Alderman Freeman said the proposed developraent 
would lead to sev/erage and traffic problems and the 
developm.ent incorporated cluster type housing on 
the boundary of his council's sanitary depot. 
Cr Russell said if the council operated its depot 
properly, it should be possible to build houses 
next door to it. 
He said the application provided for the 
developraent to be spread over a nuraber of years and 
allowed for a degree of flexibility to mieet 
changing market deraands. 
Alderraan Freeraan said the proposal v/as riddled with 
probleras. 
'Many of the major problem.s will involve Ipswich 
City and its ratepayers in considerable cost,' he 
said. 
Cr Russell said both councils normally had a very 
good v;orking relationship." ("Councils clash on 
subdivision", Courier Mail, 15/10/32). 
Since then, Moreton has refused the application for 
the shopping coraplex, but has approved sraaller scale 
shopping, recreation developm.ent, and the residential 
development. The Kernland Corporation has appealed against 
the decision. The appeal is due to be heard by the Local 
Government Court in 1983. 
The cost of the provision of v/ater is another problem, 
but related to the peculiar shape of the boundaries of the 
tv/o authorities: Ipsv/ich is almost surrounded by Moreton 
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Shire, the exception being its eastern boundary. North of 
Moreton Shire is the Brisbane City Council, 
Figure A.1: Moreton Shire and Ipswich City Council 
Brisbane 
City 
Beaudesert 
Shire 
Boonah 
Shi re 
^J1£__32,_JP ^*^ 
Water is piped frora the Mount Crosby treatraent works 
to Rosewood in Moreton across Ipswich. Ipswich charges 
Moreton for the transport of the water, to include the 
costs of maintaining the pipes. Agreeraent was reached on 
the costs, on the basis of Moreton's population projections 
and projected v/ater usage, both of which have now been 
proven low. Moreton feels that Ipsv/ich has m.ade 
unreasonable demands on the costs. 
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The problems between the two authorities have some 
additional characteristics which apply to other similar 
shire/city overspill conflicts. Moreton feels that Ipswich 
is trying to act as a "big brother". It feels that it can 
negotiate satisfactorily with other neighbouring rural 
shires, but not with Ipswich. Further, Ipswich, as an 
urban, mining and industrial tov/n, has a political colour 
somev-zhat to the left of Moreton. Moreton Shire has on 
occasions declared the contractual probleras between the two 
to be a dispute and taken the matter to the (National 
Party) Minister for Local Government, and also approached 
the local Member of the Legislative Assembly (Dr. Llew 
Edwards, the State Treasurer, and Leader of the 
Parliamentary Liberal Party). Ipswich sees this approach 
as blatantly political. 
The conflicts betv/een the tv/o Councils at one stage 
reached the point where v-zrits were served on the Moreton 
Shire Chairman by five people from the Ipswich City Council 
(including the City Planner) over a report of an interview 
with him published in the local nev/spaper. 
As is the case v/ith all urban overspill situations 
like this, only one side (the city) sees the matter as a 
serious problem, or as a conflict. The 
Townsville/Thuringowa situation has been mentioned. 
Tov/nsville feels that boundary rationalization is necessary 
on economic efficiency grounds. The Chairman of,Thuringowa 
Shire has a different viev/: 
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"...the Shire Council does not have a boundary 
problem. We have no probleras at all and we have no 
intention of giving up one spoonful of Shire area." 
(4) 
The conflicts betv/een Moreton Shire and Ipswich City 
thus have a number of dimensions. They involve one-sided 
public recognition of the conflict: compare, for example, 
the reported statement by Cr Russell in the Courier Mail 
quoted above, with the report by Alderman Freeman on 
"Boundary Adjustment" presented to the Australian Institute 
of Urban Studies seminar, "Local Governraent: Pathways to 
Progess", in December, 1982. Alderraan Freeraan's remarks 
were completely consistent with his rem.arks quoted in the 
same article as Cr Russell above. But these conflicts, 
although they make joint action difficult, do not prevent 
it. Clearly, some co-operation has been possible in the 
past to reach contractual agreement on the provision of 
sewerage services by Ipswich to Moreton; and the tv/o 
Councils are both opposing Kernland's appeal to the Local 
Government Court against the refusal by Moreton Shire of 
permission for the major shopping re-zoning. And a Joint 
Local Authority administers another water pipe line from 
the Mount Crosby works across Ipswich to Redbank in 
southern Moreton. Further, the Planning Officers in both 
authorities indicate general agreement on policy and 
(4) The Chairman quoted in Hughes, David E. (1977) The 
Effects of (jrov/th o_n Small and Medium. Urban Centres in 
Queensland and the Significance of Inter-jurisdictional 
Spillovers. Unpub. M.Ec thesis, James Cook 
University, Townsville. Quoted in Tucker et al (1981), 
p.138. 
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approaches to many urban planning issues, and have joint 
discussions on common problems. To some extent, the 
reported clash of personalities between the upper levels of 
the two Council hierarchies seems to be a reality, and 
something which makes Council-Council co-operation 
difficult. 
Sources. 
Interviews with the Ipsv/ich Mayor, City Administrator, and 
City Planner; and the Moreton Shire Chairman, Shire 
Clerk, and Shire Planner, September/October, 1982. 
Tucker, J. D. et al (1981) Local Governraent in 
Queensland; Volume I_. Canberra; Australian 
Institute of Urban Studies, Publication Number 94. 
The Courier Mail, "Councils clash on subdivision", 
15/10/81. 
Work done for an Economic Impact Assessment of Kernland's 
shopping application through John Giles and 
Associates, Brisbane, 
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A.3; The Relationships Between Gladstone City and 
Calliope Shire. 
Although Gladstone is an urban centre and 
Calliope essentially a rural shire the relations 
between the two, although not without some probleras, 
are completely different to those between Ipswich City 
and Moreton Shire. Gladstone exists as a coastal 
enclave within Calliope, which extends to the coast 
both to the north and the south of Gladstone. The 
joint boundary for the most part follows natural 
features, including a range in the v/est and rivers in 
the north and south. The only roads linking the two 
are Main Roads. Gladstone's urban development has 
not, for the most part, extended right up to its 
borders, and so overspill is not a problem. The 
difficulties that have arisen involve v/hat are seen by 
Gladstone as inequities, particularly in the supply of 
water, and boundary probleras in relation to industrial 
development. 
Currently, Gladstone buys '/ater frora the 
Gladstone Area Water Board, a body set up by the State 
which took over infrastructure forraerly run by 
Gladstone and Calliope. The v-zater source is in 
Calliope Shire, and after treatment in Gladstone, 
water is piped to the city's residents, Gladstone nov-/ 
also pipes water to the various developments on Boyne 
Island and Tannura Sands in Calliope, The city is also 
extending the supply to Calliope township, Gladstone 
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feels that Calliope has gained greater benefit from 
the Gladstone Area Water Board than it has. It claims 
that, in effect, it is subsidising the piping of water 
to two places in the shire. Yet although this problem 
could, in other circumstances, have led to open 
conflict, in this case it does not appear to have done 
so. In the interviews conducted in both local 
authorities, there was a general awareness of the 
problem; but a spirit of "give and take" appeared to 
prevail. Several factors seem to be involved. Both 
authorities share a feeling of having faced a major 
problem together in the difficulties that arose from 
the location of QAL's alumina refinery and later major 
developments. Secondly, the Gladstone Area Water 
Board provides a third actor in the interaction, so 
that direct and possibly conflicting interaction 
between the two is mitigated. Thirdly, water supply 
is a crucial factor to both authorities, to Gladstone 
because of increased demands, and to Calliope because 
its bore v/ater supplies are diminishing; and although 
the supply areas are in Calliope, the treatment 
facilities are in Gladstone. Fourthly, there has not 
been a history of disputation betv/een the tvzo. And 
fifthly, there has in the past been co-operation 
through joint, informal coraraittees, although these 
have never grappled vzith any serious probleras. 
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The aspect of the joint boundary in relation to 
industrial development is potentially more difficult. 
Before discussing the current major problem, three 
background features must be noted. One is that the 
QAL refinery is located in Calliope Shire, close to 
the border with Gladstone. Infrastructure for the 
development v/as provided by the company, the State, 
and the local authorities. Gladstone feels, hov/ever, 
that in some aspects it is bearing a burden while 
Caliope is reaping the benefit of new roads and other 
infrastructure. It feels that additional pressure was 
put on the city's housing stock by the development for 
v/hich the city was not adequately compensated. The 
Shire denies this. The second background aspect is 
that the Queensland Cement and Lirae Company's clinker 
works at Fishermans Landing, to the northwest of 
Gladstone, are also in Calliope Shire. As part of the 
approval conditions (through a State franchise 
agreement) the company built a bridge and road across 
the Calliope River, linking the site directly with the 
city. The bridge was finished in 1981. The third 
background factor is that in 1974 there was a boundary 
change betvzeen Calliope and Gladstone in which the 
Shire ceded to the city much of the land nov/ in 
dispute, land whose accessibility and value are nov/ 
greatly enhanced by the QCL road/bridge link. 
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The dispute arises because the State Department 
of Commercial and Industrial Development, in 
conjunction with the Lend Lease Corporation, wants to 
develop an industrial area close to the road linking 
QCL and Gladstone. The area in question lies astride 
the post-1974 Calliope/Gladstone boundary. A 
developraent astride the boundary, subject to different 
town planning controls, different rates, and different 
by-laws is impossible, and so a boundary change is 
necessary. Calliope has suggested a new boundary 
including the proposed development within its 
jurisdiction; Gladstone feels the developraent should 
be wholly within its boundaries. As yet, the matter 
is unresolved. The Departraent of Local Government is 
currently grappling with the problem. 
In this case, the tvzo Councils-are unlikely to 
reach mutual agreeraent (unless a trade-off is offered 
elsewhere). It is clearly a zero-sum conflict. 
Arbitration by the State, after lobbying and 
persuasion by the tvzo Councils, is really the only 
solution. 
Sources. 
Interviews with the Mayor, Town Clerk, and City Planner of 
Gladstone; and the Chairman, Shire Clerk, and Shire 
Planner (by post and telephone) of Calliope Shire. 
Annual Reports of the Gladstone Area Water Board-, 
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A.4: The Re-pi anning of Darvzin. 
Although Darwin is in the Northern Territory rather 
than Queensland, the problems that arose in the re-planning 
of the city in 1974/1975 have direct relevance to this 
thesis and to Queensland urban planning, for two main 
reasons. Firstly, Queensland is also prone to cyclonic and 
other natural disasters which devastate developed areas and 
later demand an urban planning response. Secondly, the 
inter-organizational problems which arose are merely more 
obvious examples of similar problems which have occurred in 
Queensland (and elsevzhere) after natural disasters. They 
are parallel to the problems vzhich occur in any 
multijurisdictional situation. 
Cyclone Tracy struck Darwin on the night of December 
24/25th, 1974. At the tirae an estimated 48,570 people 
lived there. Although relatively few lives vzere lost in 
the cyclone (51 dead, and 16 missing at sea), dariage to the 
physical structure of the city was horrendous. 
As is the case v.'ith all natural disasters of this 
kind, three sets of goals arose: fulfilling the immediate 
needs (temporary shelter, caring for the wounded, finding 
friends and relatives, etc), the short-term future needs 
(replacing and repairing damaged buildings, getting schools 
going again, re-activating commerce, etc.), and the 
possible long-terin needs (all included under the two 
headings of "correcting past mistakes", and "rebuilding a 
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new (Darwin)"), Conflicts arise am.ongst these goals, and 
are exacerbated if different organizations have 
responsibilities for different sets of goals. There is 
also a tendency in post-disaster work to viev/ the affected 
individuals as at least neutral elements, and at worst as 
disaster-shocked victims no longer capable of looking after 
themselves. 
These factors all contributed to the urban planning 
conflicts which arose in the re-planning of Darwin. 
Additional contributors were Darvzin's unique administrative 
structure, and the historical relatioPiS between Darwin and 
the rest of Australia. 
Pre-Tracy Darvzin was largely administered by the 
Federal Governm.ent through its Departraent of the Northern 
Territory. The elected Corporation of the City of Darwin 
had very limited functions. The Northern Territory 
Legislative Assembly, partly elected and partly appointed, 
had some power, but was very much under the jurisdiction of 
the Minister for the Northern Territory. Urban planning 
was the responsibility of the Federal Department of the 
Northern Territory (Urban Development and Town Planning 
Branch, of the Lands and Community Development Division),-
Very little land was developed privately, and all 
government land was developed through the U.D. and T.P. 
Branch. The Northern Territory as a whole was ad'T'inistered 
by Federal staff located in Darwin, and various other 
government functions, including the RA.AF, had strong 
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representation. Thus Darv/in's population included a high 
proportion of bureaucrats; and the rem.aining local 
population had strong reservations about being governed 
from afar. 
Physically, Darwin is the most remote of the raajor 
cities of Australia, an isolation that is reinforced by the 
closing of road links during the annual wet season. 
Various attempts were made over a period frora as far back 
as the 1850's to develop the Northern Territory of South 
Australia (handed to the Federal government in 1911), raost 
of which were defeated by this isolation. Atterapts at 
planning and developing the town were spurred by the need 
to reconstruct much of it after the Japanese borabing in 
World War II. 
A town planning scheme for Darwin was approved by the 
Administrator in 1966, but ruled to be invalid by the Land 
and Valuation Review Tribunal in 1968. It had its 
statutory recognition restored by an Ordinance passed in 
1969 and which took effect in 1970. 
From 1971 to 1973 the government considered expansion 
of the tovzn, and various investigations were made. In May, 
1973, the Federal governraent announced both the need for 
new proposals for urban planning in the Territory, and that 
the expertise of the recently created National Urban and 
Regional Development Authority (soon renamed the Cities 
Commission) would be used to help the Department of the 
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Northern Territory. Private consultants and the National 
Capital Development Commission were also to be used. 
This "task force" approach, of appointed groups of 
experts to tackle spacific problems, vzas typical of the 
direction taken by the Federal Labor governraent which came 
to power in 1972. 
When Cyclone Tracy struck Darwin, all essential 
services were destroyed. A State of Em.ergency was declared 
at 10.30 am on December 25th, and the Director-General of 
the Natural Disasters Organization placed in direct command 
of relief operations. The largest air evacuation in 
Australian history took place over the next five days (the 
official figure was 25,628 people evacuated by air). By 
this means and evacuation by road and sea the population 
was then reduced to about 11,000 people. Administration 
was returned to normal channels by the Director-General on 
December 31st, 1974, the same day that the Federal 
government appointed an interim Darwin Reconstruction 
Commission to consider the programme for rebuilding and 
replanning the city. 
The immediate tasks, such as the restoration of 
essential services, had already been completed, but the 
mammoth task of clearing the debris remained. Social 
disruption after the cyclone, but m.ore especially after the 
evacuation, vzas considerable. Darwin residents had 
suffered tragically, yet their prospects were made more 
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uncertain by the separation of families, the strains of 
living in new towns, and the lack of information on 
conditions in their home town. 
The Cities Commission submitted its first report, 
"Planning Options for Future Darwin", which relied heavily 
on previous work done by consultants, to the interim 
Reconstruction Commission on January 28th, 1975. It was 
hastily prepared, and restricted to broad policy 
statements, but sorae of these aroused strong public 
criticism, even though by then most residents still in the 
city were engaged mainly with clearing up and repair work. 
Even at this early stage, conflict between the 
"rebuilding" and "replanning" of Darwin was emerging. As 
later events were to shovz, there was conflict between those 
who vzanted to rebuild Darwin pretty much as it v/as before 
Cyclone Tracy, and those who saw the possibility of 
creating something new, of trying out new ideas, ranging 
from correcting past mistakes to giving the city a totally 
nev/ form (and even location) . With some exceptions, the 
former group vzere Darvzin residents, the latter were outside 
idealists and/or experts. 
The Darwin Reconstruction Act, Number 2 of 1975, was 
proclaimed by the Federal government on 25th February, 
1975. From the beginning, the Commission set up under this 
Act faced problems. The first appointed Chairman, Sir 
Leslie Theiss, resigned in March, to be replaced by 
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Mr.A.J.W.Powell, who maintained his position as NCDC 
Commissioner in Canberra whilst chairing the DRC. All 
eight members of the Darwin Reconstruction Coraraission were 
appointed by the Minister. The second Cities Coraraission 
report, "Darwin Planning Guidelines", was corapleted in time 
to be adopted at the first DRC meeting in March. Although 
this report yielded to comraunity pressure on the raajor 
phasing proposals for developraent (originally the new 
Darwin was to be built progressively outwards from the city 
centre, so that the severely damaged but originally 
populous Northern suburbs would not be coraraenced for three 
years), it contained a nuraber of "fixing old probleras" and 
"creating a new Darwin" type proposals. The Chairraan of 
the Cities Commission in the letter submitting the second 
report to the Minister identified three objectives 
underlying the report: 
1. an iraraediate start on reconstruction be"made to 
enable reunion of families; 
2. maxiraum use be raade of investraent and services 
intact; 
3. opportunites be raade to reraedy past raistakes in 
planning and developraent and to ensure that the nevz city 
conforms to modern town planning and urban concepts. 
As will be clear from what follows, greater eraphasis seeraed 
to be placed on the third rather than the other two 
objectives by both the DRC and its adviser, the Cities 
Commission. Although the Drc was drastically altered by Mr 
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Powell to provide greater apparent public accessibility, 
the first serious public comraent on the proposals were 
vociferous and continued objections when the policies were 
put on display in mid March. Clearly the speed vzith ,zhich 
the proposals were put forward, and the fact that overall 
strategies were given precedence over detailed proposals, 
meant that the public was effectively given a choice 
between accepting a major restructuring of the city, on the 
basis of hastily prepared plans by outside experts, or 
rejecting the proposals, in favour of they knew not what; 
but whatever it was, it was likely to be closer to the city 
they knew. A major public relations exercise to explain 
the proposals took place in May, ^ust after the Minister 
announced the first 15 members of the Darv/in Citizens' 
Council, set up under the Reconstruction Act to provide a 
public viewpoint to the DRC. The Council merabers were 
appointed by the Minister frora amongst norainations by 
approved organizations. As an exercise in public 
participation this vzas woefully inadequate. Public 
opposition to the proposals continued, and gradually most 
of the raore contentious policies v/ere severely revised or 
abandoned. 
The DRC itself v/as subject to continued criticisra. 
From the beginning it had difficulty in attracting and 
holding the technical staff it wanted and so had to rely on 
consultants or secondmeni:s. In September 1975, the Prime 
Minister announced a Ministerial review of the Commission. 
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Soon afterwards a decision was made to end the use of 
consultant advisers. The Auditor-General's report of 
October 15th, 1975, was highly critical of the practices 
and procedures of the Commission. A new Chairman, ML Clem 
Jones, former Lord Mayor of Brisbane, was appointed on 
Novemeber 6th. In early December, alm.ost one year after 
Tracy, the first new houses for the Northern Territory 
Housing Commission and the Reconstruction Commission vzere 
completed, although construction by private contractors had 
commenced almost iraraediately after Tracy. 
V7hilst all this was happening. the forraer residents 
of Darvzin were returning to their city. By raid March, 
1975, the population had increased from 11,000 after the 
evacuation to 27,000, far more than predicted. (e.g., the 
Cities Comm.ission based its 1935 population estimates on a 
1975 base of 20,000, and thought a figure of 25,000 by 1976 
vzas "prudent".) This increase was despite a system of entry 
permits having been in force (which was removed on April 
21st), This perrait systera, and its impleraentation, was the 
first major source of friction betv/een the population and 
the bureaucracy. 
The lessons for both conflict studies and conflict 
management that can be derived from the Darvzin situation 
are many. 
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An overarching concern, with v/ide implications, is the 
conflicts that can arise between short-term and long-term 
goals, particularly vzhere conditions, as in post-disaster 
situations, call for some ii;.mediate actions to be taken, 
and so both start from the same initial tirae frame. In 
Darvzin, residents who remained wanted to restore their old 
houses, to restore as much normalcy as possible, and to 
carry on where they left off. People were working on this 
at the same time that longer-terra proposals were being 
formulated. 
There are aspects of this situation which apply 
generally to all short-terra/long-terra goal conflicts, and 
some which apply specifically to post-disaster planning, 
including urban planning. There is a tendency, well 
reported and heavily criticised in the literature, for 
"rescuers" to view disaster victims as incapable of helping 
themselves. In fact, disaster victims are com.m.only capable 
of considerable spontaneous com.munity organization and 
self-help, depending to a large extent on pre-disaster 
conditions. For example, there was a spontaneous moveraent 
of population to Darwin's schools, which had vzithstood the 
cyclone, early on Christmas miorning. By 7.30ara hot drinks 
were being served for the horaeless. At the sarae time, 
local administrations converged spontaneously on the police 
station, and from there the first steps were taken to 
revive the city. By 6pm water had been restored to the 
hospital and distributed to the school centres. The 
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inherently paternalistic approach adopted by many urban 
planners, particularly those used to working in strongly 
planned environments such as Canberra, encouraged both this 
"helpless victim" ethic and the ignoring of spontaneous 
community organization. The DRC's proposals were 
essentially for as many of the residents as possible to 
stay out of the way while the city was replanned and 
rebuilt, under the organizational umbrella of the 
government. 
The second raajor lesson involves jurisdictional 
ambiguity. The Darwin Reconstruction Commission was given 
powers over the area within a radius of 40kra of the Darwin 
Post Office. The Coraraission attempted to produce both 
policies and implementation schemes for areas of Darwin, 
but the policies vzere subject to continued criticism and 
change. In the process of changing both, there v/as doubt 
over whether due legal process had been observed. By 1975 
and 1976 there were four systems of controlling land-use: 
the conditions applied to the leasing of lease-hold land; 
the controls associated with the 1966 tovzn plan; the 
zoning shown on the unofficial plan prepared by the DRC in 
1975; and the various other approvals possible under 
pre-Tracy special purpose instruments. This problem 
resulted in confusion in the minds of both the public and 
those administering land use controls (v^zho included 
consultants) . There was also doubt over the legality of 
some actions. In conversation, a ineip.ber of one of the 
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consultant teams involved made it clear that the 1966 
Scheme had the strongest legal standing. His firm was 
involved in processing applications for improvements and 
major repairs to houses and found itself caught in the 
short-term/long-term conflict. Where possible, the 
conditions of the 1966 scheme v/ere applied; where 
conflicts between it and the DRC proposals arose, a coraplex 
negotiation procedure had to be started. And it appeared 
that frequently the DRC staff v/ere unavzare of the detailed 
implications of the broad proposals and so vzere unable to 
adv^ ise applicants. 
This jurisdictional ambiquity rose directly frora the 
decision of the Federal governraent to create a 
special-purpose organization to carry out a task already 
under the jurisdiction of existing organizations (even if 
the major one was another Federal government department). 
Of the large nuraber of coiiaraunity action groups "v/hich arose 
to oppose the DRC's proposals raany were organised by 
m.embers of the Northern Territory Legislative Assembly. 
This partly-elected body sav/ itself as an effective and 
legiciraate representative voice of the community, but vzas 
downgraded by the Federal government to the extent of being 
excluded frora the original drafting of the Act. The 
Asse.Tibly was in direct conflict v/ith the DRC over the 
general needs of Darwin, and the jurisdiction for 
fulfilling those needs. By the time the second 
"Guidelines" report vzas made public, showing little 
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recognition of community attitudes to the first report, 
opposition had hardened and becom.e much m.ore effective. 
Clearly the problem of jurisdiction has both legal and 
representational aspects, especially in urban planning 
matters. The problera of representation was exacerbated in 
relation to Darwin by the fact that thousands of residents 
had been evacuated to other centres. Hovz v/ere they to be 
represented? And what rights did they have? Attempts vzere 
made by the DRC to advertise and display their proposals in 
the centres to which residents were evacuated but the 
problems were not foreseen, both in terms of appreciation 
of the proposals and of psychological and social 
difficulties faced by evacuees. They vzere generally more 
interested in a return to pre-Tracy normalcy than in nevz 
uncertainties. 
The Cities Coraraission proposals were produced either 
by experts from Canberra on short visits, or vzere based on 
earlier reports by other non-locals. In subsequent: public 
meetings to explain the nevz proposals trtere was a lack of 
urban planners responsible for the original concepts, a 
result of the "task force approach" adopted by the Federal 
government. Such groups are appointed by the responsible 
Ministers, and so are politically acceptable. But to a 
community such as that in Darwin, with a strong suspicion 
of bureaucratic control, and with a feeling of cultural 
distance frora the rest of Australia, outside experts are 
less acceptable. In addition, the task forca members' 
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expertise is derived from situations remote from local 
conditions. In Darwin it also appeared that the "Canberra 
experts" saw the opportunity to apply abstract ideals from 
a position of power, (i.e. within the Federal govzernraent 
control and administrative systera) supposedly v/ithout the 
reactionary objections that vzould have been expected if 
they had been applied in the other Australian cities with 
various forras of local comraunity representation. The first 
two reports by the Cities Coraraission had raany idealistic 
proposals delayed, deferred, or abandoned; but in its role 
as advisor to the DRC its role becarae much more powerful. 
Hirsch notes that there was inter-Departmental 
squabbling as the various Federal Departraents staked their 
claims. He feels that the Cities Coraraission, struggling 
for survival, saw in Darwin the justification for its 
future (in fact, it v/as abolished in July, 1975). 
The third major conflict area is that betv/een planning 
agencies and populations. Put succinctly, the problem in 
Darwin was that a group of planning agencies were trying to 
m.ake plans for a population that did not want to be 
planned, at least not in the v/ay it vzas being done,- and not 
without some say by them in their own future. Once the 
comraunity had become alienated from the planners (and once 
other "disenfranchised" pov/er groups, such as the 
Legislative Assembly could see an area of support for their 
opposition to Federal moves) objective argument over 
options became difficult, if not im.possible. Recognition 
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of this lack of objectivity was in fact a fundamental error 
on the part of the planners: the people involved had gone 
through a cyclone, something beyond human control, but had 
then suffered greatly frora a series of human actions, 
including evacuation, re-entry permits, restrictions on 
rebuilding, and even sorae looting. Outside experts asking 
them to discuss objectively the best way to change 
everything they were familiar with appeared to be too much 
for them to accept. 
The fourth point of considerable significance is 
contained in the Final Report of the Darwin Welfare Council 
(1976) . In discussing the relationships betvzeen the DRC 
and the population they show that the Coraraission had been 
advised of the necessity to take sorae account of "conflict 
management"; but they report that the only perceptible 
response frora the DRC appears to have been the naive 
strategy of "wait thera out and they'll quietly go away." 
(pp.30-31). 
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APPENDIX B: 
THE LOCAL AUTHORITY SURVEY. 
Background 
In order to link the material discussed in the body of 
this study with Queensland urban planning practice, it was 
necessary to investigate the local urban planning 
situation. Material for this investigation came from tv/o 
sources: 
(1) written sources, including local nev-zspapers, the 
R.A.P.I.(Queensland Division)'s journal "Planner", and 
other research reports; and 
(2) a questionnaire survey of relevant Queensland local 
authorities. 
This Appendix describes the questionnaire survey. 
Note that in order to comply with Queensland usage, the 
term "town planner" vzas used in the questionnaire and in 
this sumra.ary. It should be construed to have the same 
meaninq as "urban planner" used in the rest of the report. 
Purpose 
The survey served two purposes: 
(1) to test hypotheses derived from the literature (See 
Chapter Two); and 
(2) to provide a source of examples or urban planning 
conflict and of conflict manaqement, and a structure by 
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v/hich these could be understood in the Queensland 
context. 
Sample 
There are 133 local authorities in Queensland; 17 
Cities, 4 Towns, and 112 Shires, The Local Government 
Department keeps a list of the Councils and their officers. 
It vzas updated after the Triennial Elections of March 27th, 
1982. From this, supplemented by discussions with staff of 
the Department, all local authorities which em.ployed a 
full-time town planning officer (or equivalent job 
category) were identified. There were 25 such local 
authorities(1) . In each case, the intention was to 
interview the senior representative 
of the elected merabers (the Lord Mayor, Mayor, or 
Chairman) , the senior representative of the council 
administration (the Town Clerk, Shire Clerk or City 
Administrator) , and the senior Town Planning Officer, 
although sometimes a substitute, such as the Deputy or 
Acting Town Clerk had to be interviewed. Of these 25 local 
authorities, 19 Mayors/Chairmen v>zere interviewed (75%) , 21 
Clerks (84%) and 24 Town/Shire Planners (92%). (In one 
(1) These were the Cities of Brisbane, Bundaberg, Cairns, 
Gladstone, Gold Coast, Ipsv/ich, Logan, Mackay, 
Redcliffe, Rockharapton, Toowoomba, and Tovznsville; the 
Tovzn of Hervey Bay; and the Shires of Albert, 
Beaudesert, Caboolture, Calliope, Jondaryan, Maroochy, 
Moreton, Mulgrave, Noosa, Pine Rivers, Redlands, and 
Rosenthal. 
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case, both the Shire Planner and the Shire Engineer, who 
until a few months before the interview had been 
responsible for the Shire's town planning, were 
interviewed. Thus, the result of 24 interviews is from a 
statistical universe of 26). In total there were 62 
interviews out of a universe of 76 (82%) . VJherever 
possible these were personal interviews, but limitations of 
resources forced some questionnaires to be administered by 
post. Of the total of 64 such questionnaires administered, 
45 (or 70%) were by personal interview. 
For the postal interviews, a questionnaire accompanied 
by an explanatory letter was sent separately to the Mayor, 
Clerk, and Town Planner, using their names on the address. 
Four vzeeks later, a follovz-up letter, with another copy of 
the questionnaire, was sent to each person who had not 
responded. Two weeks after that, a brief letter was sent, 
accompanied by a "stripped-down" questionnaire (each of 
which had the five pages devoted to Question 6 rem.oved) was 
sent. 
To supplement these replies, questionnaires v/ere also 
posted to a further 7 local authorities, chosen because 
Local Governraent Departraent records showed that a town plan 
prepared by the Council was current for all or part of 
each's Area: i.e., that each authority had undertaken some 
statutory town planning although none had a Tov/n Planning 
Officer on staff.(2) Questionnaires vzere posted to the 
Chairman/Mayor, Town/Shire Clerk, and the "Tovzn Planning 
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Officer" in each case. 
Authorities without a Town Planning Officer on staff 
and which had a town plan prepared by outside consultants 
were not approached. There are two reasons for this. 
Firstly, consultants have a relationship of client 
confidentiality to the authorities they advise, so that it 
would be extremely difficult to discuss with thera the areas 
included in the questionnaire. Secondly, the specific 
professional conflict relationship discussed, particularly 
where differences betvzeen elected raembers, adrainistration, 
and town planning staff were being explored, did not apply 
in the sarae way to outside consultants. Or ansv/ers would 
be based on heresay rather than direct experience. 
Councils with neither tov/n planning schemes nor town 
planning officers were obviously excluded from the sample. 
Table B,l below summarises the sample surveyed. 
(2) These were the Tovzn of Roma, ^  and the Shires of 
Inglewood, Kingaroy, Pittsv/orth, Waggaiuba, Widgee, and 
Wondai, 
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Table 3,1: Distribution of Completed Questionnaires. 
Personal Post Total 
Chairmen/Mayors 
Original 
Additional 
Sub-total 
13 
J-i -3 
6; 
_5 
11 
If 
5 
24 
Clerks 
Original 
Additional 
Sub-total 
14 
14 
7 
7_ 
14 
21 
7 
28 
Town/Shire Planners 
Original 
Additional 
Subtotal 
10 
18 
JL 
8 
24 
26 
Totals 
Original 
Additional 
Total 
43 
45 
19 
14 
33 
64 
14 
78 
A copy of the questionnaire used is included at the 
end of this Appendix. Each question v/ill novz be discussed 
Ouestion 1 
"How long have you vzorked in (a) Local Government? (b) 
This Local Authority? (c) This position?" 
This vzas designed to provide an easy start to the 
questionnaire and to provide evaluative information: it 
was expected that the length of the respondent's experience 
in local governraent, in the particular authority and in the 
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current position would have an effect on the answers given. 
The ansv/ers given, hovzever, vzhen compared with answers 
given to other questions, did not show any major difference 
between those who had lengthy experience and those without 
this (with the exception of a few who had only very 
recently — i.e. less than one year ago — arrived in 
Queensland or who were filling in for a Clerk away on 
leave.). This is probably because those interviewed were 
mainly the senior representatives of their category and 
could be expected to be both generally knowledgeable and 
competent. 
Question 2_. 
"V7hat is your current position?" 
This m.erely recorded the respondent's current position 
as a visible check that the correct category of coding v/as 
used. 
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Ouestion 3^. 
"Below are a list of the general responsibilities of all 
Queensland Local Authorities. Please indicate with a tick 
in the appropriate column (1 to 5) hovz iraportant, as a 
person in your current position, you feel each to be: 
provide good rule and government 
represent the wishes of the electorate 
provide adequate local vzorks and services 
implement State Government policies 
represent all the Area's inhabitants 
balance conflicting com.munity interests 
provide a safe attractive town environment 
promote local developraent and jobs 
other (please state)". 
Differences amongst the goals, interests or values of 
parties are iraportant in understanding the eraergence of 
conflict in a relationship (Kochan, Huber, and Cumm.ings 
1975, p.10). Further, differences of interest underlie all 
social conflicts. It was hypothesised that there would be 
different values amongst elected merabers of councils, the 
council adrainistration, and the town planners. The raost 
visible area of difference, and that which would be the 
most amenable to investigation, vzould be that of the 
purpose of local governraent. The "general responsibilities 
of all Queensland Local Authorities" listed in the question 
were derived frora the Local Governraent Act, references on 
local government (especially Bowman 1976; Purdie 1976; 
and Jones 1977; 1981), and amended frora the Redcliffe-Maud 
Commission Report in the U.K.(Great Britain 1969). A 
"responsibility" incorporating mild town planning jargon 
was also included. In an attempt to explore the importance 
of electoral representation as opposed to representation of 
all inhabitants of an Area (including non-voters) tvzo 
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separate "purposes" on this issue vzere included. 
Tables B.2 to B.ll below suraraarise the answers to this 
question. 
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Ouestion 4^. 
"Do you feel that a senior tov/n planning officer's 
professional responsibilities ever conflict v;ith his 
responsibilities to his Council as his employer (tick one 
box) : 
(a) N e v e r ; (b) Se ldom; (c) Some t imes ; (d) O f t e n ; (e) No 
o p i n i o n 
If you answered (b), (c), or (d): In what kind of 
situation does this happen?" 
This question attempted to obtain a measure of how 
common professional role conflicts in local authorities 
were seen to be, and what kind of conflict did in fact 
occur. Four substantial ansv.-ors (plus "No opinion") were 
possible. Table B,12 belov; summarises the responses. As 
can be seen, the overall impression is that of 
inconsistency of reply, even from respondents within the 
same local authority. Perceptions of the frequency of role 
conflict vary considerably. 
rp-^ hle B,12; Perceptions of Conflict Occurrence. Page 69 3 
Local Chairman/ Clerk Planner 
Authority Mayor 
Number 
01 
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23 
24 
25 
26 
27 
28 
29 
30 
31 
32 
Codes; 
1 role conflict never occurs 
2 role conflict seldom occurs 
3 role conflict sometimes occurs 
4 role conflict often occurs 
5 no opinion 
no response. 
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The major philosophical difference v/as between those 
who felt that there were never any conflicts and those who 
felt that conflict did occur. Because elaboration was not 
requested of those who felt that conflict never occurred 
only responses voluntered in personal interviev/s apply; 
but it is important to note that a reason for giving this 
response v/as a wide and tolerant viev; of the professional 
role. This view accepted that as a matter of course there 
were disagreem.ents betv/een the town planner and the Council 
over matters of policy and interpretation. This v;as only 
to be expected where the town planner is giving expert 
advice and the Council is making decisions based only 
partly on that advice. But these disagreeents are not 
"conflict"; they are part and parcel of the town planner's 
normal work. A "true professional" would make clear b.is 
reasons, and although he might disagree with the Council's 
final decision he v/ould abide by it. 
The type of situation in v/hich conflict does occur, as 
identified by respondents who felt that such professional 
role conflict occurred "seldom" or "sometim.es" can be 
grouped into five broad categories: 
1. Where both Council and Town Planner think that the 
other is fulfilling his proper role. "Proper" in this 
sense means acting v;ithin the lav/ and recognising the 
professional role of the tov/n planner as an adviser v;ith 
specialist knowledge and a concern for the nublic interest 
Page 695 
on the one hand, and the decision-making role of the 
Council which weighs all advice carefully and also acts in 
the public interest, on the other. Clearly there is 
overlap with the concept of professional role held b;;, those 
who felt that conflict of roles never occurred. The 
concept of proper professional role was not spelt out to 
respondents, but was derived from their replies. In 
Queensland, the external expectations of the urban 
planner's role is that of Howe's "technical" role (Howe, 
1980) . Urban planners usually appeared to accept this 
role, although a few appeared to accept the "hybrid" role 
identified by Howe, v;ith a strong element of the 
"political" role (especially in answer to Ouestion 5), 
though this was always towards the "political" influencing 
of decisions made by the Council, never cowards the making 
of major decisions. 
Perceptions of conflict under this heading shade into 
conflict under headings 2 and 3 below where expectations by 
one actor (the Council or tov;n planner) of the behaviour of 
the other (the town planner or Council) are on the border 
of what can "properly" be expected. If council disregards 
or over-rules the town planner's recommendations, the town 
planner, as employee, may be expected to provide some town 
planning justification for the Council's decision. He will 
certainly be expected to help implement the Council's 
decision, either by providing conaitions to be attached to 
the approval or by iiivplementing the proposal through his 
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departmental responsibilities. Whether these expectations 
are considered by each of the parties concerned to be 
"proper" would depend on the actual circumstances: the 
working relationship between the Council and the town 
planner, and the case(s) under consideration. 
Answers given by respondents, and included under this 
heading, are as follows (3): 
, "There are times when the political view might 
legitimately provide a good decision and yet be in 
conflict with accepted town planning principles. (In 
answering this question I have disregarded conflict 
with those political views which are not based on some 
community spirit)" (Planner) 
where the town planner makes a recommendation that is 
contrary to what the Council wants, or to known Council 
policies or expectations, or to the Council's idea of 
the mandate it has received from the electors 
concerning the direction the Shire/Tovm should be 
going. 
» conflict over the interpretation of specific policies 
(e.g. dog control, land use planning), or over a 
policy made years ago. 
* conflict arises when the tov/n planner must "represent 
Council's policies or decisions although you may not 
fully agree." (Planner); or v/here it is the town 
planner's responsibility to conform to to the Council's 
resolution although "this may continue to be against 
(3) Here, as in the quoted ansv/ers listed in the rest of 
this Appendix, it should be noted that "replies" to 
questions are generally expansions of notes made at the 
time of the interview. The exceptions are replies 
shown in quotation marks, v'hich v/ere either noted as 
quotes in personal interviev/s, or come from written 
responses in postal questionnaires. Except v/here 
replies are shown in quotation marks, the response 
listed here is most likely a distillation of a group of 
similar responses. This summ.ary is not m.eant to 
include every individual response, rather each kind of 
response. 
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his professional responsibility". (Chairman). 
Conflict which arises from a recommendation being 
over-ruled is extended "if the tov^ n planner is asked to 
v/rite the reasons or justification for Council's 
decision". (Chairman) 
some respondents just listed task areas, such as land 
subdivision, development control, strategic planning, 
and environmental standards, or where reports on 
Economic Impact Assessments were made. 
"Where an area of local knowledge has not been 
considered adequately." (Chairman). 
2. Where it appears that the Council is going beyond 
proper boundaries. All three types of respondent 
recognised that Councils sometimes went beyond proper 
boundaries. This was most commonly reported as the Council 
being unduly influenced by personal considerations, by 
lobbies, by friends or enemies, by developer politics, or 
by political expediency. Answers given, and which can be 
grouped under this heading included: 
where the town planner reports the town planning facts 
but the Council considers personalities or "developer 
politics" (e.g.: "The only thing wrong v/ith this 
application is tov/n planning" (Planner, quoting a 
Councillor)). Councillors are also subject to lobby 
pressure from developers, and may have associations 
with local landowners. 
"Attempting to reconcile town planning principles or 
planning law with local political will; patronage? 
discrimination?" (Planner) 
where a politician of sufficient pov/er is able to take 
(twist?) professional input, often taken out of 
context, and so force a particular "planning" solution. 
"Staff usually stick to the book, whereas Council likes 
to bend the rules a shade". (Clerk) 
strong Council bias towards the recognition of the 
engineer as the "chief technocrat" and to engineering 
solutions rather than balanced- planning decisions. 
(Planner, who is also an Engineer). 
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"Where Council wishes to ignore its own by-laws in 
approving development without due process" (Planner) 
"When Council members want special treatment of a 
development because of pecunary interest", (Planner) 
"It does happen that Officer's recommendations are not 
always adopted. However, because Council employs that 
Officer, the Officer should do whatever is required by 
Council to prepare Council presentations for the 
Minister, etc., and reflect Council thinking" (Clerk) 
3. Where it appears that the town planner is going beyond 
proper boundaries, or is not considering factors that it is 
felt he/she should be considering. Usually this feeling 
was expressed by elected members. Answers which can be 
grouped under this heading include: 
"Any situation where financial or other constraints are 
not taken into consideration by the officer in placing 
his proposal before the Council." (Mayor) 
there is a tendency for tov/n planners to rely on 
academic sources such as text books and not listen to 
lay opinion. 
one Clerk felt that the town planner is there to give 
advice and be objective. If his advice is not accepted 
it is up to him "v/hether this represents conflict." 
town planners feel an obligation to support technical 
reports by consultants (professional solidarity) but 
the Council may not agree. 
4. Conflicts inherent in the legal structure of tov/n 
planning in Queensland, Clearly there is overlap between 
this broad category and those already discussed. However, 
sufficient of the ansv/ers specified particular structural 
problems in the tov/n planner's role and tov/n planning 
procedures to make this a separate heading. The conflict 
arises because of the fact that unlike m.ost other areas of 
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local government activity town planning has attached to it 
legal procedures to draw the public's attention to 
decisions being made, and procedures by which the public 
can object to proposals or decisions. Thus, if a town 
planner makes a recommendation but this recomm.endation is 
over-ruled, then the person who appeals against the 
Council's decision can "discover" (by due legal process) 
the town planner's report. Differences of opinion betv/een 
the Council and the town planner can thus become a matter 
of public debate in public courts. Answers given by 
respondents that can be included under this heading 
include: 
« "There is a tendency for town planners to see things in 
black and v/hite, especially legal matters. Elected 
members want discretion; though if there is too much 
discretion in an Act or by-laws elected miembers under 
pressure to use this discretion". (Chairman) Tov/n 
planning by-laws may restrict discretion. 
"In the circumstances where a Local Authority makes a 
decision contrary to the recommendation of the Planning 
officer and the planning officer is consequently called 
as a witness for an appeal." (Joint answer by Planner, 
Chairman, and Clerk). Or the town planner m.ay be used 
to assist prepare the Council's case. 
When a report is presented which is not what the 
Council, wants and it can be discovered on appeal (The 
respondent, a Tov/n Planner, specifically distinguished 
this conflict from reports which oppose what the 
Council v/ants in a general sense — this was not felt 
to be "conflict"). 
5. Other areas of conflict. Only one other area of 
conflict was mentioned in the replies. This applied to a 
local authority v/hich had open Council and Committee 
meetings: i.e., where interested members of the public 
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could be present at deliberations. When first this was 
tried the town planner claimed councillors would sometimes 
shift public blame for some decision from themselves to the 
town planner by asking for frank reports and advice ac the 
meeting, knov/ing that the affected individual was in 
attendance. This procedure has since been mutually 
discussed and m.odified. 
The situations listed by those who felt that role 
conflicts "often" occurred were similar to those listed 
under the "seldom and sometimes" heading above. One case 
of special importance occurred where a new Council was 
returned in the Local Government elections held in March 
1982 on a platform v/hich specifically opposed the 
developm.ent philosophy of the previous Council under v/hich 
the town planner had worked. In this case, the Clerk felt 
that conflicts often occurred when the tov/n planner's views 
were different from the mandate given to the Council at the 
election. The implication is that, at least in this case, 
the role played by the tov/n planner v/as not value-neutral. 
Other replies given included: 
"When the v/ishes of a noisy section of the community 
conflict v/ith (a) responsible government, or (b) sound 
planning practice, or both." (Planner) 
where politicians make decisions against the 
recommendations of the tov/n planner. 
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Ouestion 5_ 
Jurisdictional ambiguity is one of the sources of 
conflict listed by Kochan, Huber and Cummings (1975). In 
town planning two areas of jurisdiction are concerned: one 
is the giving of advice, and the other is the making of 
decisions. In both cases, unwanted advice or 
decision-making is seen as illegitimate interference by 
those concerned. There is a difference between minor, or 
day-to-day, issues where no threat is implied to 
professional responsibility or political power, and major 
issues. Thus, Question 5 asked: 
"Could you please indicate with a tick in the appropriate 
box those groups and people you think should be involved in 
(a) giving advice on major tov/n planning matters to the 
Council and (b) making decisions on major town planning 
matters: (Leave the box blank if you think they should not 
give advice or make decisions or if you have no opinion). 
Local Authority Councillors 
Local Authority Town Planning Staff 
Other Local Authority Technical Staff 
The Local Governm.ent Court 
The State Local Government Department 
The Minister for Local Government 
State Cabinet 
Local business groups 
Local non-business community groups 
The Royal Australian Planning Institute 
Political parties 
Affected individual citizens 
Other (please state) 
None of these" 
Tables B,13 to B.25 below summarise the replies. 
Table 8.13: Local Author i ty Counc i l l o r s 
Page 70 2 
i;Yr5 
CL3rK 
Cou^i t 
.'• o ^: •', 
C o l '•> 
lot ;; 
' .] I " >j 
D \ » •• I ^ • ." . , 
T .1 
. 0 3 1 ... .. 
J ( ^ ^ 
"> 
. ' « « ' - , ue, • » U l "^ ^ t I BMT 
i 5 
5:>.'^. 
J l , , 3 • 
1'^. 2 
- • - " - - - - -
1'.") 
0 3 . 5 : 
3'. . ^ 
i ' ^ . 2 
13 
•y'>. 3 
3 7 . 5 ; 
2 3 . : . 
o-,:i '^3, 
] 
* » as. r^' t . -tr tSK, Vf fe 
( 1 
3 7 . 5 
3 C'. ..; 
1 1 . 3 
. ' - ' - - — - ~ -
1 J 
4 o . -t 
1 0 . 0 
: - : . 3 
3 'J. 7 
1 ' J 
I , . J 
O l U ' ' I 
I o t •' i t ) l . -3 
-- J 
• 0 .••• 
T o t 3 
3 5 , 9 
2'-^ 
/ ; • ' . 
Table 8 , 1 4 : Loca l A u t h o r i t y To-vn P l a n n i n g S t a f f 
MAYG. 
CL:^;K 
• O n . <. >. t r 
Cr 
r 
C 0 u ->. t 
• 0 .^ b 
Co 1 ^ 
l o t ^ 
1 
; M i x ' . < ; , M 
• ^ 
2 
J I 
. , 
: J ' 1 L Y 
1 1 
21 
; ci 7 , 5 
• 3 3 . 3 
1 -^ C r-. 
».- . -=_„^«-
2 5 
o 9 . 3 
5 9 . 7 
3 3 . 1 
17 ; 
6 5 . 4 
2 7 . 3 
2 1 . 3 ' 
- — . - - • - - -
^^^'ii--: 
C;:;Ly 
_/ 
1 
4 . z 
i 0 ^  . 0 
1 .3 
• • - « ' - • " • - - -
t j 
0 . 0 
0 . 0 • 
iu' • \J' 
0 
. I j . rl 
. 
•J. 0 
- - - " " — - " • 
,-< n V r c> •"" + 
5 5 C I ' ' -
3 : 
> 0 • 
3 . 3 : 
1 4 . 3 : 
2 . 5 : 
~ •" ~- - - " '^  - : 
3 : 
1 '• r, n • 
1 J. J . ' . 
<L X « : . 
o •; , 
• .' e t 
9 : 
3 4 . 5 ; 
: 5 4 , 3 : 
; 1 1 . 5 : 
: - - • * ' • ' • " - " : 
C o l u^i!) 
O o t a i 
63 
o "1, d 1 .3 
^04 
Tot^.a 
24 
3 0 . 5 
1 -
1 7 . -
3 3 . 3 
7 3 
10 0 . 0 
Table B.15: Other Local A u t h o r i t y Technica l S t a f f 
P a g e 703 
C 0 u n t 
.',0 tj ,^ 
Co 1 ^ 
T o t f, 
CL::.3K 
vlku. 
1 
M - V 5 - - C . : A ] - - ' A : 
-
: .\ 5 VI :> 5 
: 1 
: 2'.' 
: 3 U 3 
: .^•'. 2 
3 5 . 5 
^ 3 
)2 . ^ ' 
3 5 . '-
J 3 . '< 
J'" .."' 
: 1 - c I '•* 3 
g ' ; [ . V 
• ') 
: 1 
; 4 . 2 
1 0 U . J 
: 1 . 3 
r\ 
t • »J 
V.' t ' . • 
' j . 0 ; 
'3 
J . 0 ; 
( i . 0 
'./. 3 
.\ '^  V [ s r + 
[)'Zlj-
'. 3 
: 1 
''• 3 
1 
7 . 1 ' 
r-, '^  
^ J 9 •/ 
3 . 5 : 
1 
3 . ^: . 
U 0 ; 
• ^^ t 
t /^ % 
: 3 . 3 : 
: 1 '^  0 . c : 
'J J 
V- ' • . ' • 
r-, '. e 
- • W ' * 
3 . 0 : 
r. ,^ * 
^ ' . • - • , 
0 . 0 : 
Co 1 U''O 
T o t i) 
71 1 
• -J 
-. O Ul 
]• 0 t j I 
3 3 . 5 
3 3 . ^ 
7R 
5 . 1 / » t/ 1 'J 0 . 
Table B.16: The L o c a l Government C o u r t 
••!;y(j9' 
CLP'K 
PL, J . ' v - '^ 
C 0 ;j !^  t 
r. 0 is i, 
Col i, 
Tot t 
1 
''A I . ' "A 7 
2 : 
3 i 
: . ; " V I S 5 
: ^ " ^ v 
: 1 
3 
' 12. ' :^ 
: 5 ' ' . v ; 
3 . 3 . 
2 : 
7 . 1 ; 
i. v ' • -- « 
2 . 5 ; 
0 ; 
0 . 0 : 
0 . 0 : 
9-3CiO^ 
JHLY 
; 2 
1 ^ 
5 0 . 0 
2 4 . U 
1 5 , 4 
1 9 
o 7 . 9 ' 
vJ -- . ^ 
2 4 . 4 
1 9 . 
7 j . 1 : 
^ b . O ' 
2 4 . 4 ; 
An VI: , 5 + 
[ J : C 1 5 5 
: 3 
0 
: 3 . 3 
: 3 3 . 3 
2 . 6 
3 ; 
1 0 . 7 
: : } . . 0 
3 . ^ • 
1 
:^. 3 : 
1 6 . 7 
1 . 3 ; 
'::>rr^u-' 
.-4 m 
1 '-t « 
7 : 
• ^ 0 . 2 : 
U . 2 : 
9 . J '. 
4 : 
1 3 . 3 : 
2 2 r^ : 
5 . 1 : 
o ', 
2 J . 1 : 
3 5 . 3 : 
7 . 7 : 
:•; o « 
• o t a l 
1 
-> V . 
^ • 
3 5 , 9 
Col Uf^n 
T o t U 
D 
0 . 4 
5 0 
6 4 . 1 
5 
7 , 7 
17 
2 1 . 3 
Toble B.17: The L o c a l Government Depar tmen t 
Page 704 
i ^ f / 0 . . ~ 
C L 3 P . K 
P L A : 
C o u n t 
"' 0 ^ ', 
Co 1 '. 
l o t i. 
1 
: H A I r ' A ' : 
" 
z. 
—-
_1 
: A n \/1 5 3 
: • . V 
: 1 
; 2 9 
: 7-^..3 
: y:-.^ 
: i \ , \ 
-"- ».-.~«..^ 
I J 
J 4 . 3 
j i . ' ^ ' 
- - - • - - • - - — ' 
15 : 
o 1 . 5 : 
3 ' ' . 2 ; 
3 0 . 5 : 
.0., c I :^  r.: 
0^^5y 
• *. 
» t 
0 . 0 
0 , 0 
I- ^^  # *. 
-«--«"•»*•« — 
2 
7 . 1 
"J ij . 0 
2 , J 
- " - • " - ' " • " - ' 
I 
7 . 7 
5 J . c 
A , o ! 
A^'VISG -^  
L' ^ 3 I 9 5 
3 
'' 2 
\ ' • ' , -^ 
: 1 5 , 7 
: 2 . 5 
^ . . ^ « - , ^ . . - . „ 
1 -
: l'^.^' 
n.. 7 
. - . « ._ - - - . « . . ' 
5 : 
1 0 T < 
-1 J . .' . 
5 . 4 : 
• I T n , r 
5 '; : 
> 7 • 
: 3 3 . ? : 
'< 'J, i ', 
...:,..,. ^^ ^. .... ,. . 
1 r , •^  • 
J 0 . J 1 
j . J t 
« « - — _ „ ,,. «, ; 
J • 
.. X . .^ ( 
'-! 3 , .3 : 
C 0 1 U 'r n 
l O t ' l 
D 3 
u 7 , 9 J , 
1 2 
5 , 4 
; o * j 
/^. 
J :.', 9 
1 1 , 1 ) 
3 , 3 
73 
J 0 3 , 0 
Table B.18: The M i n i s t e r f o r L o c a l Government 
VAYO 
C L £ : : K 
P L A N ' , ^ 
C o u n t 
?0^ i. 
Co] ;'; 
To t ^ 
- - - - - - - - - -
1 
.15- 'A'i 
2 
' • • " • • - . 
3 : 
ColU'^i] 
T o t ^ l 
: A 5 V T 5 3 
:5 ' I5V 
: I 
; ^ _ . . „ . . - _ 
7 
: 2 9 , 2 
: ^x3.3 
^ . 0 
5 
.'1 . 4 . 
3 7 . 5 , 
7 . 7 . 
3 ; 
i i : . 3 : 
1 8 , H ; 
3 . 3 : 
i d 
2 1 . 5 
T' 5 c r D f. 
JOLY 
• •") 
; « « , _ - . ^ ™ » , ^ 
; 6 
: 2 5 . 0 
; 2 5 . 5 
7 . 7 
' 5 
1 7 . 9 
2 3 . 5 
6 , 4 
1 J • 
3 3 . 5 • 
4 7 . 0 ; 
1 2 , 3 ; 
2 1 
2 5 , 9 
A, V I ."^  -. •«-
i . '3CI9 3 
: 3 
; .. „« _ . . . . > „ 
4 
• : & . 7 
: 4 4. '^ ' 
' j . 1 
: 3 
1 0 . 7 
3 3 . 3 
3 . 3 
2 : 
7 . 7 
TO o 
^ t * L. 
2 . 5 ; 
9 
1 1 . ^ 
9 ?• IT 5 5 "' 
1 ^ 
; - « . - . . . . , - -
7 
: 2 3 . 2 
: 2 1 . 9 
^ . 3 • 
1 ^ 
5 0 . 0 ' ' 
4 3 . '3 
v 7 , i 
\ i . 
4 ^ , 3 
^ 4 . - ' 
1 4 . . 
i l 
4 1 . 0 
-:o« 
""Ota] 
3 C . ^ 
z3 
3 5 . 9 
2 5 
J 3 . ^ 
7 a 
1 ' ' • " , 
.- ^ V • V , 
Table B.19: S t a t e C a b i n e t 
P a g e 70 5 
C o u 'T t 
3 o w % 
C o l .^ 
l o t ' 
?^;,Y3. - - C H ; ir'•< A •; 
CL3.~K 
FLA'.:.-
• ' . ' I V ' J, -: 
1 
9.9 LY 
C o l u n n 
1 0 1 -11 
H. 3 
3 3 , 3 
7 . 1 
. ' 3 . i. 
3 . '. 
7 . 7 
3 5 . 3 
3 . 5 
7 . 7 
4 1 . 7 
^ 7 . :, 
O 
2 J . 4 
2 ^ . / 
7 . 7 
1 1 
3 3 , 3 
1 1. 1 
27 
A • 1V T 5 5 + 
.. ' C I D 2 
'X 
•I - T 
1 . 3 
? . 5 
z5*C 
1 . 3 
7 . 7 
5 0 . ^ 
3 . 5 
i i 
-'^  5 . o 
i. 4 . ^ 
19 
1 1 
. 3 
• O t li 1 
OJ 
•J .1 e ' 
3 3 . 3 
Table B .20 : L o c a l B u s i n e s s Groups 
C 0 U ri t 
: - . o * % 
C o l ?; 
T o t ,^ 
^ ' A Y 9 r - C f ' A I - ' A r i 
CL!3^K 
P L A N ! 
I;>5 • ; : .TT33k 
;-. ^ 
1 V-) 
/ - I . 
O J • 
z ' ^ 
_ , - . 
^ 
5 7 . 
J ^ 
3 : 4 . 
i' 1 
5 
1 
... 
1 
9 
2 
4 
Z2 
8 ' U b 
j 7 . 3 
• 0 K^ -. d k «~V • » f 
6 
2 D . C 
3 1 . 5 
7 . 7 
3 2 , 1 
4 7 , . 
1 1 . J 
C o l u " i n 
i 0 t 11 
0 ^ 
7 D . 5 
1 0 
2 ' t . 1 
:•; O fli 
T o t i l 
24 
/• - ' 
J J 
3 3 . 3 
7 3 
10 0 , 0 
Table B . 2 1 : Loca l N o n - b u s i n e s s Groups 
P a g e 706 
C 0 :.i"' 
i . 0 w 
Coi 
l o t 
t 
o 
' ' I 
3 
* 
• 
! J " 
• 
• 
;•- - . 1 L r - •^ n K i /< •. H . 
\ ' ;- T ' 
PLA53" ': 
f ~ 0 l U i ' l 
O o t H l 
1 
* 
.» „ . . . . . . . « - , ^ 
i 4 
;> 3 , '^  
^ • 6 
1 3 ' , •> 
„-.....» ..^  „ .^  
1"^  
5 3 . 7 
3 3 , 7 
^1 . 3 
- » „ » . « . » « 
21 
^ 0 . ^ 
^ 1 , 9 
.„ 
— 
-
; . . . - . . . . ^ w . ~ - . 
i. 'vJ 
• 1 . 7 
3-i, 5 
«... - » „ - ^ -
J . , 
3 9 . J 
: Z , ^ 
_ 1 * -^  
- . w- „ - . . - . „ >^ 
0 
: r', 3 
: 1 9 . ^ 
O , t 
52 
o '.•, 7 
2 5 
3 J . J 
.\ o w 
0 Id 1 
• ^ - • r 
3 . 3 
7 3 
Table B.22: The Roya l A u s t r a l i a n P l a n n i n g I n s t i t u t e 
C o u n t 
r. 0 W -o 
Col ^ 
l o t '^  
• 
• 
• 
• 
' V I 
i : . . v' 
^'AV5• ...'^11 \ i< 1 ^ 
C L L ^ K 
PLnHhik 
C o l u m n 
l o t H J. 
.T 1 'i •:. i T 
• 
• 
• t 
• 
• 
t 
i: 
• 
• 
t 1 
• 
• 
f. 
* 
* 
• 
• 
• 
• 
1 
t 
• 
^ 
° » • » • " - - ' -
12 1 
:'0 • 0 
A ' , J 
1 5 , 4 
_ » « . - » - « 
15 
5 3 . 5 ' 
3 5 . 5 
i " , 2 
1 -
J -' C J 
3 ^t. 1 
1 7 , 9 
I -1 ! 
; ~ - - - - - - - » ; 
12 : 
I 5 J . ^ I 
1 5 . 4 : 
- — - - ' • • - ' • » - - : 
5 3 : 
3 o , i : 
. i c . 7 : 
12 : 
1 I o » 1 . 
: 3 ^ . i : 
1 0 . 1 ; 
41 
i : : ^ . 5 
3 7 
4 7 . -, 
.•'. 0 w 
' O t - i l 
2 4 
'J ,- o 
-J . . 1 
2-
o r n J J . :' 
3 3 . 3 
70 
1 0 0 . n 
Toble B.23: P o l i t i c a l P a r t i e s 
P a g e 707 
)3 o u -''' L 
•\ o u -; 
C o t '. 
i 0 t -n 
KAY^-^C-AT^ -^ A's 
: L E 5 ' 
[,A';r. 
\ '^ ' I 15 3 
. J 
? . 5 
3 
1 0 . 7 
3 3 . 0 
'1 
1 ) - ' 
Al V : 5 ^ ^ 
r_ .c io .3 
' . J 
0 . u 
2 2 
'7 
o J 
n 1 
'1 -
Oi. > 
* ' t -• 
: /^. 9 
^ 5 , 'j 
O l U'l. 'l 
l o t ^ I 1 3 . ) Q 
5.7 
0 -" 
T o I c. [ 
1 4 
3 0 . J 
35 
Table B.24: A f fec ted I n d i v i d u a l s 
C o u .n t 
,- o w % 
Col \ 
i o t ^ 
M A Y ' ' - - C 5 / T ^ ' ' A N 
CL3? K 
?LA:if . 5 h 
D 3 C A 9 V1 3 
• 1 ^ 
i ') 
ot 
"> r> 
• . ' i • 
.»,„ 
71 
J J 
2') 
« 
• 
s 
*!» 
2 
• 
• 
• 
/ 
1 
5 
., 
r 
• \ 
1 
* • • ! 
Col u^"n 
l O f i l 
21 
••JO.>3 
3 5 . 3 
57 
7 3 . 1 
3o, j 
3>, i 
1 J . 3 
7 3. ::; 
:5r . 1 
:. J % J 
• mt ^s a^ ts» t 
J 
1 9 . 2 
2 3 . 3 
21 
2u . ':^  
.'- O 'i 
oO.S 
2 3 
3 5.''^ 
3 3 . 3 
7'i 
1 •> ' " • , . '^ 
Table B .25 : O t h e r s 
Page 708 
C o u n t 
-^  0 w . 
Col o 
lot ^ 
1 
\ti • 11~' L. r. 
CL.-^ -
.PL A ON' 
r..- \ I • 
M • C • \ 
10,1 
17. \ 
/ • 
z. -' * ; 
3:. 4 
12 
1 ' ) . ' 
J3 . 2 
1 5 , '1 
It ^ 
1. ^ 
i. 
/ e t 
5 0. 0 
iJ , o 
•,3,11'.^^ 
1 ') 
79^3 
'u1 J 'a 
Tot.-a 
71.-' 
3 9 
35 
-; 3 
, 1 
• O 4 
i" O t >^ ' 
3 6 t> 
Ouestion 6^. 
Question 5 was made up of five parts, each of which 
set out a "hypothetical" situation to which the interviewee 
was asked to respond "in [his/her] professional capacity". 
The introduction to Question 6 was as follows: 
"On the following pages are five interesting but 
hypothetical situations which concern town planning and 
which at some time may face individual Local Authorities or 
their staff in Queensland. What formal and informal 
actions would you consider, in your professional capacity, 
if your Council was involved?" 
Each section of the question then dealt with a particular 
"hypothetical" situation, and repeated the request for the 
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respondent to consider what actions would be appropriate. 
"6A: What formal and informal actions would you consider, 
in your professional capacity if... 
The Local Authority abutting yours has received and 
advertised an application for a 'regional' -chopping centre 
less than half a kilometre from your boundary. The Local 
Authority is likely to approve the application, as it needs 
the financial boost the develooment represents. The 
development is likely to increase the dem.and.^  upon your 
Council's water, road, and sev/erage services. Your Council 
feels that there are already sufficient major shopping 
facilities available." 
This situation v/as based on actual cases, particularly 
those involving Moreton Shire and the City of Ipswich, and 
Albert Shire and the City of the Gold Coast. The situation 
was chosen for the question for the following reasons: 
(i) formal avenues are available through Section 33(18) of 
the Local Government Act to object to an application for 
re-zoning or consent use (and as the shopping centre 
proposal in the question has been advertised it is assumed 
to be a re-zoning or consent). 
(ii) if the neighbouring local authority approves the 
application, it is possible to appeal to the Local 
Government Court (Section 33(ISA)) 
(iii) arrangements for joint provision of services can be 
made in terms of Section 20 (a Joint Local Authority), or 
Section 32(1) and Seccicn 32(2) under contractual 
arrangements or extension of services to the other local 
authority. Joint Committees to consider and advise the 
authorities can be appointed under Seccion 15(2). 
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(iv) under Sections 4 and 5 of the Act, the Minister, the 
Director of Local Government and the Governor in Council 
all have particular powers which could be used to help 
resolve any continuing disputes over servicing provisions, 
or rescinding or suspending resolutions,or preventing 
actions being carried out by, local authorities (especially 
Section 4(5)). 
In other words, numerous formal avenues (in the sense 
of being defined in law) are open to the local authority 
concerned.(4) 
In summarising the replies to this question two 
matters need to be considered. One is the actual replies, 
or the actions that would be considered. The other is the 
relationships between the actions. Some actions would be 
considered first, and if they were unsuccessful, other 
actions would be tried. Or the taking of one action would 
depend upon the outcome of another action tried earlier. 
Thus, just summarising and listing the replies is 
inappropriate. 
Figure B.l below attempts to summ.arise the main 
inter-relationships between the ansv/ers given. A summary 
of the answers themselves is included after Figure B.l. 
The figure is not an ideal decision model, although it does 
(4) These avenues are, in the main, appropriate to some of 
the other hypothetical situations discussed in the 
remaining parts of Question 6 and so will not be 
repeated in detail for each. 
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include all the actions possible under current conditions. 
It does not capture the full complexity and subtlety of the 
real world ansv/ers, so many individual cases do not fit 
exactly within this fram.ework (e.g., one respondent said he 
would go straight to the Minister, but this was mainly 
because of his political viev/s, and the party affiliation 
of the current Minister, as well as a history of 
disputation betv/een his Council and his neighbour) . 
Figure B.1; Structure of 6A 
Preliminary Factors 
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The headings in the questionnaire of '"Formal" 
actions' and 'Other actions' were mainly to indicate that 
both avenues available in law and other avenues were being 
explored. In the interview!:, respondents tended to jump 
from "formal" to "other" actions and back again, as they 
considered the question. Thus, the separation became 
somewhat artificial. In addition, no attempt was made by 
the interviewer to define "Formal" actions. In the 
replies, this tended to be taken to mean both legal avenues 
and structured. Council to Council interaction. This 
comment applies to the other sections of Question 6 also. 
The answers given to 6A v/ere: 
Formal actions: 
• seek a meeting (Council to Council) to discuss the 
matter, especially the provision of services. 
Lodge an objection with the other local authority. 
if an objection fails, take the matter to appeal to the 
Local Government Court. 
If there is no cooperation, then make representation to 
the Minister or other arbitrator; or go straight to 
the Minister or Local Governm.ent Department (this v;ould 
create background pressure, and may be necessary anyv/ay 
because of the v/ider impact) . 
convene a meeting of a joint planning committee (under 
Section 15(2) of the Local Government Act). If 
agreement is not reached, then press objection. Or 
alternatively, seek to set up a regional committee. 
Gain additional information from the applicant (if 
possible) and the other local authority: is there an 
Economic Impact Assessment? do we have a studv of our 
own authority's needs? can the land-use, traffic, etc 
impact be ascertained? % 
tell the other authority about the pressures on our ov/n 
services, and ask them to incl-ude this as a matter in 
the negotiations with the developer. 
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Request a local authority boundary change. 
Other actions: 
confer with the adjoining local authority; and/or the 
applicant. 
Undertake technical contact, even if there is no 
Council to Council contact. 
seek out opinions from the local business community; 
and/or gain their support. 
, If strongly opposed, refuse to make the services 
available. 
, Consider the balance of facilities in the total area — 
if there is an inbalance, consider lodging a qualified 
objection. 
< make informal representations to local Members of the 
Legislative Assembly. 
Ascertain if the applicant is serious, or if he is just 
trying to sterilize shopping expansion in the area. 
There were a group of responses that specified particularly 
what would not be done. These included: 
Take no action at all —• the other local authority's 
business is its own affair. 
although an objection may be lodged, the m.atter v;ould 
not be taken to appeal, either because it was felt that 
the other authority is responsible for m.aking decisions 
affecting its ov-/n Area, or because it is inappropriate 
for local authorities to fight publicly in the Local 
Government Court. 
Local feelings should not be activated. The first 
approach should be to the other local authority. 
no application should ever be refused -- when there are 
sufficient shops developers will stop building them: 
but the costs of upgrading the services should be borne 
by the applicant. 
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6B was also based on an actual situation: that involving 
Redlands Shire, which takes tov;n water from the Leslie 
Harrison Dam and controls land uses in part of the 
catchment, and the Cities of Brisbane and Logan v/hich 
control the rem.aining portions of the catchment but do not 
make use of the water from the dam. 
The question posed v/as: 
"What formal and informal actions would you consider, in 
your professional capacity, if ... 
Your Council v/as one of three whose Areas are included 
within the catchment of a recently constructed dam. 
providing town water. The water supply is beginning to 
show signs of pollution from land uses in the catchm.ent. 
Development in all three Local Authorities is increasing. 
The v;ater goes to your town, but nrjt to the neighbouring 
Areas." 
In this case, although there are some formal avenues 
available (such as objecting to re-zonings occurring in the 
other authorities' sections of the catchment) the main 
formal avenues involve an approach to the State Governm.ent, 
and/or control by State bodies (such as Water Boards). 
Thus, the formal avenues available are not the kind that 
local authorities v/ould prefer to use, and informal 
approaches are likely to be the most used. However, the 
bargaining power of the local authority concerned in this 
case is not strong, especially since any actions its 
neighbours take to ameliorate the situation v.'ould involve 
them in costs without any direct benefit. Future 
bargaining pov/er increases are pQbsible, if the other local 
authorities may require water from the dam in the years 
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ahead. 
Four general issues of some importance, in addition to 
the specific matters discussed below, were raised by the 
respondents. The first, frequently expressed, was that 
water was such a precious resource in Queensland that wider 
rather than local views should always prevail when it is 
being considered. The second, also frequently expressed 
and recurring in Question 6D as well, was the problem of 
balancing community and private interests and rights. The 
conflict arises, for example, where a farmer's land becomes 
included in a new dam catchment. He mav have new 
restrictions placed on the amount and type of stock he 
could run, the felling of trees, the use of herbicides, 
pesticides, dips and on the use of fertilizers. Although 
it is clearly in the community benefit that these 
activities should be controlled the individual must pay the 
cost. The third issue is that of "protection" of land 
which has been earmarked for a dam catchm.ent at some time 
in the future. The exam.ple most often quoted is that of 
the Wolfdene Dami, which will have a dam wall in Albert 
Shire but most of the catchment will be in Beaudesert 
Shire. The Wolfdene Dam is almost certain to be built, 
after the VJivenhoe Dam is com.pleted, but the size of the 
dam wall and the empondment area is yet to be decided (or 
at least, yet to be made public). The starting date is 
also unknown. Beaudesert Shire has tried to prevent 
additional sub-division of land in the likely inundation 
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area, citing the need for the land for future water storage 
and the increased costs of the resumption of the land 
(which is generally currently freehold) as amongst the 
reasons for refusing sub-division applications. The cost 
of resumption would have to be borne by the State or by a 
State controlled body such as a Water Board. However, the 
State Government has instructed the Shire that this cannot 
be allowed as a reason for refusal; and the Shire has lost 
a test case in the Local Government Court on the matter. 
It is clear from this example that there is conflict 
between the State and a public-minded local authority. 
Under these circumstances, the principle of control of land 
uses for future public action is under some doubt. 
Overall, respondents saw the situation as one which 
needed more research and information than that described in 
6A, as the formal actions available were more limited, but 
options for action and treatm.ent depended a great deal on 
the specific circumstances (e.g., the t'/pe, source, and 
rate of change of pollution). In addition, the situation 
v/as seen as one of the many where joint, friendly,, 
cooperative action between local authorities was the best 
solution; one of the situations in which local government 
should be able to demonstrate some m.aturity of view. A 
fourth general issue which v;as mentioned in answer to this 
question but which applies to all local authority 
inter-actions is the problem of the timing of responses. 
Councils have both an administrative level and an official 
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level of action; and technical actions (even investigative 
actions) may need prior official sanction. This may be 
delayed if there is any great time gap between Council 
meetings. Formal relations between local authorities are 
thus often beset by structural time delays. 
The question posed also raised a certain amount of 
discussion on the role of the individual local authority in 
the region. It was felt that one should not reinforce 
existing parochialism; that local authorities in general 
should not do things that would disadvantage their 
neighbours. This was considered especially important with 
water supplies, as water is a precious commodity and 
everyone has a responsibility to protect it. Under these 
circumstances, the question of compensating those affected 
was not a serious issue. (Other issues, such as the use of 
beach resources for recreational purposes by inhabitants of 
inland local authorities, were mentioned as similar 
regional cases). 
The summary of the answers follov/s a similar pattern 
here to that presented for Question 6A: Figure B,2 shows 
the inter-relationship of the answers given, and a sumimary 
of the actual answers follov/s the figure. 
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Figure B.2: I n t e r - r e l a t i o n s h i p s : Q.6B 
Pollution problem identified 
a 
(wos there agreement when dam built? Action 
may just be enforcing or reviving this) 
i 
Identify need for information 
Own action 
i ^ 
Joint l.a. action State action 
. gouge pollution . fund joint study 
type and 
seriousness 
. study through 
. joint committee C O . G. , L . G.D . , 
to discuss or W.R.C. 
. consider regional . consider regional 
impact impact 
. joint technical . monitor (W.Q.C.C.) 
discussions 
Identify action to be token 
Own action 
. set example 
by introducing 
or reinforcing 
controls 
- ^ 
Joint l.a. oction 
. joint committee to 
decide action 
. point out problems 
to other l.a. 
, request control 
actions (at Council 
and tech.levels) 
. object to re-zonings, 
provide "refusal" 
data to other l.a., 
. negotiate boundary 
change 
, purchase/resume 
land 
, joint policy/strategy 
plans 
. negotiate future 
water supply 
7^ 
state action 
. hove "water cotch-
ment" declared 
. use L.G.D. to 
force cooperat-
ion (through 
by-lav/s, t.p. 
schemies) 
. get M.L.A. 
(pol itical) 
support 
.. negotiate boundary 
chonge 
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through W.R.C. 
or Area Water B'd 
. see Minister if 
immediate action 
or intervention 
requi red 
Action m.oy not be 
^necessary, or only 
extra treatment On-going 
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"Formal" actions. 
These included the following: 
determine the source of the pollution, and the land 
uses in the catchment. This could be done by the local 
authorities, by the Coordinator General's Department, 
or by the Department of Local Government 
formal representations through the Area Water Board, 
and possibly the Water Resources Commission. "Refer 
the matter of pollution to the Commissioner for Water 
Resources and request him to take action under rule 15, 
Part I, of the Schedule to to Water Act". (Clerk). 
Request the Department of Local Government to convene a 
meeting of all parties to discuss the matter; and to 
consider the problems v/hen the other authorities' 
by-laws and Schemes come up for review. 
Ask the other local authorities to increase their 
controls (zoning, sub-division, etc.). What spin-offs 
would they want? 
arrange Water Quality Control Council inspectors and 
Health Inspectors to investigate; and force action 
through the State. 
take a deputation to the Minister, and request 
intervention. 
Start by setting an example: control land uses in own 
part of the catchment through zoning and sub-division 
controls. 
Set up a land acquisition fund to purchase land in the 
catchment (in the other authority's Area if necessary), 
especially if this is flood-prone; and/or seek the 
Minister's approval to resume land in the catchment 
outside own Area. 
object to re-zoning applications in the neighbouring 
Areas, and argue for an Environmental Im.pact Statement. 
consider forcing a boundary change. 
Work towards better treatment of the water. 
Set up, and formalize, a continuing water monitoring 
procedure. 
Recommend a "Joint Local Authority Planning Committee" 
to provide a Strategy Plan and Development Control 
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Plans for the catchment. 
Search the documents relating to the construction of 
the dami and look for any agreements made at the time. 
One respondent noted that if controls were necessary, 
the question arose as to who v;ould implement them, and 
what they were in detail. Local Authorities were 
reluctant to have to implement some-one else's by-laws 
(such as those of a V7ater Board) in addition to their 
own. Some controls im.posed by v;ater quality control 
bodies were almost impossible to monitor and police 
(e.g., restrictions on killing trees). 
Answers given under the heading of "Other actions' 
included: 
Try to sell the other local authorities v/ater, or look 
to see if thev are likely to need it in future. If 
they v/ere likley to v/ant it, this would be a 
particularly strong bargaining point, as both water 
treatment facilities and take-off points were within 
own jurisdiction. 
approach the other authorities at both Council and 
officer level to see if they are aware of the problem 
and request cooperation, as well as clarify existing 
controls. The first approach should be such a tactful, 
low-key action. 
action may not be necessary, except to increase 
treatment, unless the pollution is from sewage or from 
serious erosion. 
Form a consultative/advisory committee of all three 
local authorities. 
Publicise the problem. 
Provide technical assistance and advice to the other 
local authorities to help them resist applications. 
Get support from the local Members of the Legislative 
Assembly. 
Saek funds from the other local authorities for a joint 
study of the problem. 
continue to monitor the situation. 
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6C is entirely a hypothetical situation, but one from v/hich 
a number of respondents drew parallels with their own 
situation. 
"6C VTliat formal and informal actions v/ould you consider, in 
vour professional capacity, if... 
Town Planning Consultants have been asked by Council to 
investigate policy options available to the Council in the 
re-development of an older part of your Area. After they 
reported. Council asked its Senior Town Planning Officer to 
report on the Consultant's proposals. He felt that from 
the Town Planning point of view one option is clearly to be 
recom.mended above the others; but when his report is first 
debated by Committee or Council it is obvious that they 
disagree, and feel, for other reasons, that another option 
is preferable." 
The example v/as designed so that the town planner 
would be recommending a town planning option based on a 
report by town planning consultants. In other words, it 
was to be seen as involving a high degree of professional 
expertise. A disagreement in this case v/ould clearly 
involve the Council or Committee deciding tov-zn planning 
matters on non-town planning grounds. 
Responses were in four main categr:)ries (all four 
sometim.es being mentioned by one respondent) : 
(a) there was something wrong with the s.ituation in the 
first place: 
the consultants v/ere not very good or their brief was 
inadequate: thev should recommend or rank priorities, 
and be sub-consulting to the town planner or a steering 
committee. 
better not to have reached vthis stage: informial 
approaches should have bee.r. taken beforehand by the 
town planner., "friends" should have been approached — 
the Council is unlikely to be-unanimous. 
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the tov/n planner should not be asked to report on the 
consultant's report, as he has been put to one side by 
the fact that consultants have been employed (though 
note: most respondents disagreed with this viev/: they 
felt that the town planner certainly should be asked to 
comment on the consultant's report). 
(b) although town planners were entitled to give advice, in 
the end the Council must make the decision, and the 
town planner would just have to live with this. 
the Council should alv/ays be given alternatives to 
decide froii.. Alternatives should all be evaluated and 
the pros and cons of the tov/n planner's choice and the 
Council's set out. 
Council has to take the political results, and 
represents the community. The town planner and other 
technical officers are there to give advice. Town 
planner should be given every opportunity to convince 
the Council. The town planner can debate v/ith the 
Council, using all means available to demonstrate the 
wisdom of his advice (including further information 
from the consultants), but once the Council has 
decided, that's it — the town planner then has no 
option but to help implement the decision (e,g. by 
setting up consent conditions). 
there are only two situations v/hen the tov/n planner 
should not accept the Council's decision: when it is 
clearly illegal; and when it is based on "political" 
(or "vocal minority") reasons. 
if the Council's decision will lead to many problems 
and the town planner's opinion is opposed to the 
decision, he should "reconsider his v/ork options". 
the town planner has to recognise the limits of his 
training and expertise. "He is not God's gift to the 
council", nor does he have "divine rights", 
the town planner may not be "practical": he may not 
take into account the financial effects on residents 
and businesses, 
as all options are presumably viable, the tov/n 
planner should not go overboard on any particular one. 
the Council could invite public reaction to the options 
as a way of finding public opinion. (Mote that this 
was suggested by a Mayor, who implied that the Council 
would follow public opinion in a conflict with the Tc/n 
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Planner. A Planner also suggested a public meeting 
(see below) but his implication v^/as that the public 
would support the town planner's views). 
(c) although it v/as generally accepted that the Council did 
make the final formal decision it was widely accepted 
that there were avenues open to the town planner to 
influence that decision or have it rescinded: 
if the tov/n planner felt that the matter was 
important, he could lobby Councillors afterwards 
(especially if there is no committee system and the 
first debate was in Council) ; or discuss the m.atter 
with the Chairman before any action was taken (to 
reinterpret the decision, or start rescinding action in 
train); and/or give the Council some face-saving way 
out of the decision (e.g. by introducing more 
information); or go public by arranging a meeting to 
get public responses to the various options, or other 
"formal public participation". 
start 3-way discussion amongst the Council, the 
consultants, and the tov/n planner; or explore the 
planner/Council differences. Look for options for 
compromise. 
make sure all the Councillors have all the facts, as 
some are sometimes unaware and can be pushed into a bad 
decision. 
the town planner has to take the long-term viev/. 
Changes of attitude come only from experience of the 
application of policies which create problems: this 
may be a case which can be used to influence future 
decisions. 
the individual Councillors should be approached to 
check their opinions. 
The officer should cover himself by making sure his 
report is included in the Council minutes,- as is the 
Council's decision and the reasons given for it. 
if other channels for giving advice are open, use 
these (if not, accept that "you can't v/in 'em all" 
(Planner)). 
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(d) various other replies were given which could not easily 
be included in the categories above: 
the town planner should not accept the Council asking 
him to change his recommendation after the Council has 
opposed it (even if the matter went to appeal), not if 
he is a true professional. 
seek views of other town planning consultants, or an 
"independent consultant". 
the town planner has to consider whether his being 
asked to com.ment is only a political ploy by the 
Council. 
"Cannot give ansv/er unless 'other reasons' are 
known." Or that "Require to know other options before 
commienting: e.g., economic considerations, vested 
interest, subsequent discussions with other gov't 
Departments of redevelopment by its ov/n group". 
(Planner) , 
as a final straw, one could ask the Department of 
Local Government to consider all options and their 
effects when the rezonings etc are being considered. 
Possibly only because of the different degrees of 
open-ness in the interviev/s (as the interviewer v/as a town 
planner), the Clerks and Chairmen/Mayors interviewed 
expected the tov/n planner to act mainly as a technical 
officer — reporting the facts, and accepting and 
implementing whatever decision the Council finally made; 
whilst the town planners interviev/ed included both 
technical and political roles as part of their 
expectations. Many town planners expected only the 
technical role; but those that accepted a partly political 
roles expected to affect, and possibly change, decisions. 
However, no town planners expected to make major decisions 
as this was clearly seen as properly the Council's role. 
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6^ is a general example of an issue that is facing many 
Queensland local authorities in one form or another 
(Redlands Shire and Brisbane City over m.arket garden land; 
Mackay and Bundaberg Cities over cane land). The issue is 
not v/ell defined, however, as there is a great deal of 
uncertainty over just how much good arable land there is, 
how rapidly it is being alienated, and v/hat effect this is 
having on agricultural production and prices. The problem 
involves, in addition to this uncertainty, the issue of 
balancing the abstract general community good against 
concrete local factors affecting individual farmers and/or 
particular Councils. 
The relationship between local government and the 
State was also an issue. On the one hand, a respondent 
felt that agriculture was a State respcnsibility, and thus 
so was the protection of arable land. On" the other hand, 
many authorities recognised the issue v/as one of local 
authority responsibility but they v;ere highly critical of 
the lack of State government support (e.g. no State 
planning, lack of regional planning, little information 
available, and little State advice on appropriate actions). 
Thus, question 6D asked: 
"Vlhat formal and informal actions would you consider, in 
your professional capacity,- if... 
Your area includes a great deal of first cla.:.3 arable land 
currently being used for market gardening. The population 
in yvour area is incr;oa.3inq rapidlv and uiuch of the land is 
subject to applications for urban residential de/elopnent. 
There is uncertainty -^ ver'the amount of good arable land 
left in your area and those Jiecrby," 
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The answers given can be grouped into 8 broad categories as 
follows: 
1. State involvement: 
this problem cannot continue on an area to area basis 
— it needs State involvem.ent. 
protection is a State matter as Councils do not have 
the teeth or power. A State statute and subsidy is 
needed. The local authority has no real authority, 
the State government is responsible for agriculture, 
and so should provide the relevant information on this 
kind of agriculture to the local authority. 
the State can over-ride virtually any local authority 
decision, so State support is necessary, at least as 
far as giving advice. The local authority should 
accept the responsibility for compensation unless the 
State insists on something against local authority 
advice. 
the State could help by prom.ulgating policies for the 
local authority to follow, based on reasonable 
research. 
an approach should bo made to the Minister for 
appropriate "holding action" (e.g., extension of time 
to consider applications) v/hilst information is gained. 
if the State really v/anted to It has the power to 
refuse re-zoning applications. The individual local 
authority cannot stand up to economic forces, 
information and advice from the D.P.I. is needed. 
2* Community involvement. 
» if there is only a small area concerned thera is often 
no real community concern. 
* the interests of the "greater good" means that some 
individuals must suffer. 
• the problem is the attitude of the community that 
Australia is a big country with unlimited land; but in 
reality land is limited. 
, a strong rural industry is important in many areas as 
the community is based on this. The issue of a "'viable 
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rural commiunity" may be more important than the land 
itself, especially if a cooperative is involved, 
the community is prepared to put stronger protection on 
some uses (e.g. cane lands) than on others. 
there is a need for an education campaign for 
Councillors and the community to make them aware of the 
arable land situation in S.E. Queensland. 
even farmers want to maximize the value of their land, 
and so there is little political or community support 
for protection. 
the community image of the local authority may be at 
stake. If so, community pressure (from, for example 
fruitgrowers) must be mobilised to contact the Council 
directly, 
if the Council, individuals, and groups want it, v/e can 
preserve whatever is wanted; but owners v/ant "two bob 
each way". It needs Council agreement and farming 
community support, or you can forget protection. 
the commiunity needs to alter its better is best 
approach, so there is no need to attract development. 
the loss of arable land is a problera only when local 
industry v/ill suffer. Arable land can be converted if 
local industry and employment won't suffer (or can be 
relocated elsev/here) . 
3. A wider^ non-State issue. 
this is part of the need for local authorities to 
recognise their wider responsibilities — this is 
similar to coastal areas recognising their role in 
providing recreation areas for inland local 
authorities, 
arable land is a regional problem. Development and 
protection need to be allocated at this level. 
Planning and policies, 
a strategy plan is needed. As the local authority is 
charged with land use control, in the absence of any 
State planning, the local authority must de the best it 
can, ^ 
"orderly, controlled development" may mean the 
expansion of existing towns to. protect the rest. 
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the Council should consider v/hether it wants the area 
to be predominantly rural or residential, and then 
stick to this. (So urban local authorities probably 
are not interested in the problem), 
housing should be guided onto poorer land, or 
development should be directed into corridors etc, 
through zoning, sub-division controls, development 
control plans, and the like. Help from bodies such as 
the D.P.I. is needed to do this properly. 
need to develop upwards rather than outwards; and 
consider developments such as cluster developments, 
if alienation of land is to be prevented, alternative 
land must be offered for development. 
seek report from town planner on desirability of 
retaining "green belt" areas. 
if you want to protect arable land positive incentives 
must be offered for people to stay on it and use it 
(through valuation or rate concessions, for exainple). 
You can force this through zoning, but this is 
punitative and contrary to natural justice, 
a large minimum subdivision area (say 40ha) and a 
maximum number of houses (say 2) is needed so that if 
in the future the land is to be redeveloped it can be 
in an orderly fashion (e.g. 40ha holdings can be more 
easily developed than 10x4ha holdings) 
5. Additional information, 
get additional land classification inform.ation (with 
professional help from the D.P.I.). This is best at 
the regional level. 
assess extent, productivity and relevance to markets 
and Local Authority dependence, 
get information from grower's organizations and the 
like, 
, if additional information is needed (to produce a 
policy) a "holding" zoning is necessary on kncv/n good 
land 
I, The agricultural/individual/compensation problems. 
in local government, the elected memibers put chenselve: 
in the position of the individual concerned and do not 
consider the good of the greatest number. 
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even if there are strict controls, there needs to be 
flexibility to allow for individual hardships, 
there are genuine pressures on the farmer: nearby 
urban development; increasing costs; marketing 
problems; complaints about herbicides, fertilizers, 
tractor noises, from, nearby residents; dogs; 
increasing labour costs; the small near-urban farm is 
out of date for modern techniques of production; and 
so there may be no real alternative for farmers but to 
sell, 
the rights of owners, and the problem of equity arises: 
why should the man on good land be differentiated from 
the man on poor land? 
if the Council (or the State, or the community) wants 
to protect land, it should be willing to pay. If its 
restricts rights, it chould be willing to buy the 
farmer out, or compensate. If it thought market 
gardening in the area is important, it should buy the 
land and operate the farm. 
the farmer may onlv be using part of his land, and so 
sub-division of the remainder is quite feasible. 
7, Money and economic value, 
4 "Hov/ do you overcome the almighty dollar?" 
the economic best use m.ust prevail. In the long term 
at least, land values dictate the use. 
• the owner has an entitlem.ent to cash, in the form of 
increased value, as a form of superannuation. 
in the areas around cities, the loss of primary 
agricultural land is a "trend we have to wear"; though 
v/e should protect it as long as possible. 
8j There's no problem. 
the shortage of arable land is a myth. There are vast 
areas of suitable land around near the cities and 
provincial towns. Many suitable areas are just poorly 
managed and could produce much more. Better farming 
methods are continually allov/ing increased production 
from decreasing amounts of land. 
in somic: areas the problem does not exist, as there is 
no good land, or v/hat there is is subject to other 
constraints on development (e.g, the land is flood 
prone). 
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there should be no restrictions on the use of arable 
land: if the developer can pay the costs of the extra 
services, the development should be approved. 
there are already restrictions on the conversion of 
farms to residential land, especially the costs of 
water and services provision. 
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6E(i) is based on the recent problem.s which faced the City 
of Gladstone (See Appendix A). 
"V7h.-.t formal and informial action would you consider, in 
your professional capacity, if... 
(i) A large manufacturing plant has indicated that it has 
informal State Government support for locating in your 
area. Your Council's financial resources are currently 
stretched to the limit and the plant will create heavy 
demands on local physical and social services; but it will 
provide about 200 new jobs. If approval is given now, the 
plant could be operating in about five years, but as yet no 
form.al re-zoning application has been made. (It is not an 
as-of-right use)." 
The question aimed to explore the ways employment and 
development were weighed against the extra burdens of 
social and physical infrastructure costs they bring. 
Because no formal re-zoning application had been made, miany 
respondents answered that nothing would be done until that 
stage had been reached. Others were prepared to start 
informal negotiations before the formal application. Those 
who v/ould v/ait for an application usually had some idea of 
v/hat they v/ould do once it had been received. The 
responses depended on the answer to the obvious immediate 
question: "Do v/e feel we really need this extra 
development and these jobs?'' Ansv/ers can be grouped under 
the headings "Yes", "No", and "It depends.,.": 
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Figure B.3: Inter-relationships: Q.E 
Do we really need additional 
industrial employment? 
Yes It depends .J^Q.. 
.negotiate .depends on location .refuse application 
over type, effect on .tell State, 
costs resident's rates, Ministers, 
.waive infrastructure .tell press, 
E.I.S. .is assistance com.m.unity 
available 
from the State or 
the industry 
.is it best for the 
State or the region? 
The answers to this question were grouped under the general 
headings of the "employment/development" question and the 
"State government" question as set out belov/. 
The Employment/development issue-
If the development was wanted or inevitable. 
negotiate conditions to apply to the re-zoning v/hen it 
is applied for, so that current residents are not 
disadvantaged. 
, seek financial assistance from other sources (the 
State, the Department of Comm.ercial and Industrial 
Development) 
, if the development was badly wanted (as some 
respondents in the Far West made clear) the local 
authority v/ould negotiate over costs, but would 
probably waive the requirement for an E.I.S, (unless 
the industry was a major polluter), Such local 
authorities v/ould back the industry "to the hilt". The 
local authorities concerned felt it was their 
responsibility to attract jobs, as this stabilised the 
area, created local jobS; and strengthened the local 
community. 
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the development might have been required to provide 
employment in a basically dormitory area. Actions then 
would be positive, but not as strong. 
If it depended.,, 
was it to be located in a suitable area? Does it fit 
in with the local philosophy and town planning? Are 
sufficient resources available to deal with it? Is the 
site suitable? if the answers were yes, then welcome 
it, so long as costs can be negotiated so that it does 
not cost the community. How do the costs balance with 
additional rates revenue? Ask for an E.I.S. and 
balance infrastructure costs against desirability. The 
information required could be obtained through the 
Co-ordinator General's Department, or a survey into the 
socio-economic impact likelv, carried out by the local 
authority itself if the C.O.G. was unwilling. 
both the industry and the Local Government Department 
must be made aware of the burden that will be placed on 
the community, 
, what have been the actions of other local authorities 
in similar circumstances? 
"Establish rapport with the developers to facilitate 
amicable negotiations." (Mayor) 
large developers are not a problem: they-have both 
resources and a knowledge of the problems. The worst 
cases are small developers (e.g. of motels) who do not 
realise the problems and are financially stretched to 
the limit, 
generally a 5 year breathing space allows for services 
to be upgraded; but 200 new jobs are not v/orth a 
service overload (especially as jobs also increase 
other demands on the local authority), 
the com.munity should be asked if it wants to pay the 
costs for 200 more jobs. This might mean v/aiting for 
the formal application and advertising to gain response 
from community objections. 
The development is not wanted. 
If the area is already growing it does not have to give 
much away to attract industry. Development is not 
always right. For small local authorities, it does not 
really matter if the neighbour gets the industry (and 
the problems) as inhabitants get to share the' jobs. 
there are somie industries (especially noxious 
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industries) that are just not wanted anyway. 
"We are quite happy with the current level of 
development, so we would go to the various Minister, 
and refuse the application and let it go through the 
Courts" (Chairman) 
if we don't want it, approach the press, radio, etc, to 
get them to investigate the social issues. 
Wider issues, 
the issue must be considered in the regional and State 
context , not just for the single local authority. 
The State Issue, 
the Department of Comm.ercial and Industrial Developemnt 
may be willing to start an industrial estate for the 
development; but this Department tends to choose a 
site, develop, and assume the development is good for 
everybody (even though the local community bears the 
costs), 
The State should be approached to pay part of the 
costs. Loan funds should not be stretched too far. 
This aoproach (said one respondent) should only be made 
after the developer has made a contribution. If a 
major development was concerned, a "franchise 
agreement" or "prescribed development" should be looked 
at by the C.O.G. The C.O.G. can also help with 
information gathering. 
the number of jobs (200) means that it will become a 
political issue. The State needs the jobs, even if a 
particular local authority does not. The State should 
support the local authority in its problems, especially 
as the State will have approved appropriate by-lav/s. 
State government pressure should be ignored. What has 
it got to do with the State? 
6E(ii) , on "prescribed developments" was added as a rider 
in an attempt to find v/hat degree of support for, or 
opposition to, recent major change-s to the State 
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Development and Public Works Organization Act there v/as 
amongst local authorities, 
"6E(ii) Would vou support the industry being declared a 
'prescribed development' in termiS of the State Developm.ent 
and Public Works Organization Act? (Assuming it is of the 
appropriate type and scale), 
(iii) Why?" 
The amendments, introduced by an Amending /ict (Number 
18) of 1981, allow the State to declare a development 
proposal for the mineral or energy resources of the State a 
"prescribed development". If it appears that: 
"(a) such development, processing or handling will be of 
major economic significance to the State; or 
(b) the provision of infrastructure for or in relation to 
such development, processing or handling —• 
(i) would place an excessive financial burden on the 
resources of the State or on the residents of the 
State or of any part thereof; or 
(ii) would significantly affect the priorities at the 
material time for the provision of services and 
facilities by the Crov/n or any local body..." 
an investigation is carried out by the COOordinator 
General, who submits his findings to the Minister (the 
Premier). The Governor in Council, by Order in Council, 
may then declare it a Prescribed development." All 
negotiations and infrastructure plans are the-a carried out 
by the Coordinater General's Departm.ent and the Treasury, 
in direct association with the developer. Local 
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authorities have any negotiating power over-ridden, as are 
town planning scheme requirements. The prescribed industry 
requirement was introduced largely as a result of the 
problems faced in and around Gladstone. It has only been 
applied once, to date, and this v/as for the extension of 
Queensland Alumina Limited's refinery in Calliope Shire 
abutting Gladstone City. Both Calliope and Gladstone felt 
that the new procedure in practice gave them more 
bargaining power than had previously been the case. 
The question of "prescribed development" was included 
also as it is a fundamental issue in current jurisdictional 
conflicts: conflicts betv/een local authorities for major 
beneficial developments can be resolved by State action; 
but the question of autonomy is a source of conflict 
between State and local government. Similarly, conflict 
between local authorities v/ho do not want a major 
developmient which is essential for the v/ider commiunity can 
be resolved; but the same issue of autonomy arises. 
As the prescribed development regulations v/ere 
introduced relatively recently and have been applied so far 
in only one case, manv respondents (particularly Chairmen 
and Clerks) were unaware of the legislation. Others v^ ere 
aware, but were also very conscious of the power of the 
State: one respondent just asked, "Does the Council have a 
say in this matter?" 
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Given this background, responses of those v/ho were 
aware of the provisions could be grouped as generally 
favourable or generally opposed. Table B.27 below 
summarises the replies. The "yes" column includes 
generally favourable responses, including those that 
included being in favour only if the circumstances 
warranted it (such as if a very complex development v/as 
involved, or if more than one local authority v/as involved. 
The "no" column includes answers from those who were 
som.ewhat uncertain, but felt they v/ould probably oppose 
such an action. "No opinion" includes questionnaires where 
no answer at all was given, but also responses from people 
who felt that they knev/ so little about the requirements 
that they could not answer. 
Table B.27: Replies to "Prescrj.bed Development" 
Yes No No Opinion Total 
Mayor/ 
Chairmen 9 (38) 2 (8) 14 (54) 25 (100%) 
Clerk 12 (44) 5 (19) 10 (37) 27 (100%) 
Planner 10 (38) 8 (31) 8 (31) 25 (100%)^ 
Total 31 (40) 15 (19) 32 (41) 78 (100%) 
From this table it can be seen that the response was 
generally favourable rather than unfavourable, although a 
large proportion in each category had no specific opinion. 
Clerks and town planner.3 seemed more favourably disposed 
than Mayors, probably because of the political implications 
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of having decision-making on a major issue removed from, the 
hands of the local authority. The responses are given in 
more detail below. 
Generally Opposed, 
the "local" disappears. The C.O.G. understands local 
aspirations, but doesn't support them. Local 
authorities are best able to negotiate to their 
satisfaction. Enough local authority pov/ers have 
already been eroded. The only relevance is 
contributions to infrastructure, and integration with 
State services (e.g., railways) and large local 
authorities are perfectly capable of dealing with this 
themselves, 
there is a tendency for the State to approve all 
application, though it alv/ays tried to get as m.uch out 
of the development as possible, 
opposed, but the State decides, so we would probably 
have to take it. 
opposed under all circumstances except mining, where 
the local authority has no power, 
if the industry cannot establish itself v/ith only 
D.C.I.D. support it is probably less- than viable and 
in the long run will be a liabil.ity rather than an 
asset. 
Generally favourable, 
large industries are very complex, and need a whole 
range of approvals. It is best for one body (e.g. the 
C.O.G.) to coordinate this. It would allow a range of 
suitably qualified professionals to comment. The 
Council mav feel that it could not handle the 
application. 
State interests need to be considered, not just the 
interests of a parochial local authority. 
if more than one (especially more than three) local 
authority concerned, this is essential, 
the State has m.ore bargaining,power than local 
authorities. The State is now more v/illing to listen 
to local authorities and include their reasonable 
requests in negotiations. The State must have the 
right to do this, although is should always listen to 
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local authorities. The local ratepayers should not be 
disadvantaged, 
, if the local authority wants the development, but it 
will be unpopular, it is best for the State to make the 
decision, 
, 200 jobs means 700 people, a considerable boost to the 
area. Whatever is necessary to facilitiate this should 
be done. 
the local authority may not reasonably be able to 
provide the infrastructure. The C.O.G, can help 
negotiate agreements. 
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Ouestion 8^  
There was no question 7, 
Question 8 attempted to find what current avenues 
(formal and informal) were perceived to be available for 
resolving disputes between local authorities, how 
adequate/inadequate they were felt to be, and what 
improvement could be made. It was generally the basis for 
a wide-ranging discussion on disputes between local 
authorities, at least for the personally-conducted 
interviews. 
The question asked: 
"Do you think that current formal avenues for resolving 
disputes that may arise betv/een Local Authorities are (tick 
(a)", (b) , (c) or (d) below) : 
(a) adequate — if you felt thev are adequate, could you 
please indicate what avenues you consider are 
available: 
(b) inadequate, but informal avenues are best anyway — if 
you ticked (b), could you please indicate the informal 
avenues you feel are effective. 
(c) generally inadequate -- if you felt they are 
inadequate, could you please indicate what improvements 
you think could be made: 
(d) no opinion." 
Replies that were included under the heading of 
"Adequate" included: 
an approach to the Minister for Local Government for 
arbitration, at least as a last resort for things that 
cannot be resolved through consultation. The Minister 
has the pov/er to "wield the big stick" (of dissolving 
the Council), and has some legal power to arbitrate 
over contracts, etc, 
can approach the Department of Local Government (an 
approach which is non-political, unlike an approach to 
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the Minister), The Director can appoint an arbitrator, 
who calls a meeting to discuss the issue, researches 
the problem, and calls another meeting. This enables 
the local authorities really to solve their own problera 
with some outside help, 
the Local Governraent Court is available. This is 
basically reasonable, has a good body a case law, 
requires parties to put a serious case, and now 
requires each party to pav its own costs. However, 
some respondents felt that it was inappropriate for 
local authorities to fight in a public court. The 
ordinary courts are also available. The Court is 
unbiased, and its proceedings are open to the public, 
unlike the deliberations of the Minister. The formal 
Court procedures also allow one local authority to 
support another informally, by only putting a minimal 
case when it really wants to help its neightbour oppose 
a development. 
the Coordinator General's Department is there to 
coordinate, but has not really done do in the past. 
greater cooperation betv/een local authorities is 
needed. The recent strategy plan procedure, and the 
use of joint committees, v/ill help this. Although 
one's first responsibility is to one's own area, 
reasonable requests from other local authorities should 
be followed. Something like the Regional Coordination 
Councils with teeth v/ould be useful. Joint ad hoc 
committees are useful; and can include both elected, 
and technical expertise. Direct negotiation, outside a 
committee, is also possible. 
legal procedures are available: through the 
advertising of re-zonings, the use of the by-law 
systera, and so on. 
local authority boundaries are a problem. These need 
to be reviewed every so often (as does the existence of 
some local authoiities, which may no longer have the 
resources to fulfil their functions adequately). 
Avenues are available to fix these, but the Minister is 
reluctant to interfere. 
in general, the avenues are adequate, so long as people 
use them. The lav/ may be adequate,, but the wav it is 
administered "implies a great reluctance to make 
decisions on the part of the Minister" (Chairman) . 
Some pairs of local authorities have no disputes 
anyway, as there are no problem.s that arise from the 
common contact areas. 
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Figure B.4 below shows the relationships amongst th< 
"currently adequate" answers. 
Figure B.4: Current Avenues Adequate 
(Formal avenues ore not needed as no serious 
disputes arise - thus, informal contacts 
ore adequate) 
V 
Informal contacts between l.a.'s 
. discussion and cooperation 
. Council to Council, and/or Officer to Officer 
contact 
. informal committees 
Other cooperotive avenues 
. use strategy plans 
. coordination through C.O.G., or D.L.G. 
. joint committees, joint l.a.'s, regionol councils 
If arbitration needed: 
Local Gov't Court 
legalistic, but 
has good body of 
cose low, and 
requires serious 
preparation, is 
unbiased and has 
open legal 
proceedings 
T 1 
Approach Minister 
arbitration powers 
and "the big stick" 
(of dissolution of 
Counci1). But 
politicol, decision 
"closed", reluctant 
always to act, and 
sometimes open to 
lobbying 
Local Gov't Dept, or 
Other Dept. 
for technical issues 
(incl.C.O.G.'s 
Dept. ) 
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The replies given under the general heading of "Inadequate, 
but informal avenues are best anyway" included: 
joint informal actions, including "meeting over a cup 
of tea". Council to Council meetings, round table 
negotiations, technical officers meeting, informal 
committees, development of mutual trust between 
Chairmen and so on are used. '^There local authorities 
are stable, with a comm.on philosophy, similar size, and 
stable staffs, informal arrangements can be built up 
over the years. 
technical negotiations are often the most imiportant, 
although these are not very useful if a political 
problem is involved, or if the technical staff are 
difficult to get on v/ith, 
"inform.al" can include an informal approach to the 
Minister. He can appoint an arbitrator, if the issue 
cannot be resolved. (Note that currently the power of 
the Minister is limited, in that a local authority can 
"thumib its nose" at him: his m.ajor avenue then is the 
threat of sacking the Council and appointing an 
Administrator — a major step). Cabinet can also be 
approached -- here we are dealing with a group of 
people who can be lobbied, and are not given to 
deciding on single personal ideas, 
the exchange of information is an important way of 
strengthening relationships between local authorities. 
The Regional Coordination Councils were useful, because 
they enabled people to know v;hat was going on. 
the ombudsman is available, but is not a real avenue. 
some of the general problems m.entioned included: how 
do you contact, informially, a large local authority 
like the Brisbane Citv Council? You just do not know 
who to ring, and the structure is just too big and 
slow; the Department of Local Government som^ etimes 
just confuses the issue by giving v/rong advice; State 
government acts like a bulldozer, and so sets a bad 
example to local authorities; and the personalities of 
the people concerned may prohibit informal contact 
(this can be exacerbated by the local media). 
disputes are infrequent, but are a major "political" 
impost when they occur. They are usually resolved 
through ad hoc political processes, usually involving 
the State. The range of types of dispute i.s too v.'ide 
for any one formal mechanism to be adequate, So they 
will continue to be resolved politically and 
appropriately for the particular circurastances. 
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soraetimes a real conflict is necessary to force action. 
Under the general heading of "inadequate" responses 
included: 
"There is no tribunal for disputes between Local 
Authorities apart from the Minister, and he is 
reluctant to act unless the two Local Authorities reach 
agreement." (Chairman) Even when the Minister is 
approached, he keeps pushing the matter back to the 
local authorities. There is a need to reorganize local 
authority boundaries, which the Minister is reluctant 
to handle. 
an advisory body is needed (such as the Local 
Government Department, or Regional Coordination 
Councils) as the Minister is political. 
ij cl o X a , the Local Government Court decides on a legal ba
sometimes unreasonable demands are made for combined 
undertakings (such as the provision of water, or the 
transport of water across one Area). The external 
supplier of services (e.g. sewerage) may be able to 
control (or may want to control) development within 
other authority's area. 
especially where there is lack of trust between the 
local authorities, the Local Government Department is 
totally inadequate as an adjudicator. 
the inadequacy may apply to one issue only. The 
authorities may be able to cooperate on other issues. 
the real problem is how do you correct past mistakes, 
there is a need for a better procedure to define 
disputes: currently, it only needs one party to call 
it that, 
semi-forraal bodies, like the Regional Coordination 
Councils are needed to sort out rainor disputes, but a 
forraal adjudicator is needed for serious raatters (this 
may depend upon the issue). An example would be a 
tribunal with memibers appointed by various professional 
bodies or organizations and the specific membership 
varying with the issue under consideration. 
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Figure B. 5 : Cur ren t A.venues Inadequa te 
's (e.g. B.C.C.) 
(Formal avenues may not be needed 
if no serious disputes - thus 
informal avenues ore best) 
\/ 
Informal contacts (as above) 
plus: . problem of contacting large 1. 
ot informal level 
. some technical officers hard to deal with 
. some personality closhes 
. l.o. inequalities and lock of trust 
Other cooperative action (as above) 
plus . contractual agreements (but there is the problem 
of orriving at, and keeping to, conditions) 
If arbitration needed 
Local Gov't 
Court 
. expensive 
. legal basis 
4 ^ """• 
Cabinet 
i not just 
Minister 
of L.G. 
. con ignore 
one person Min.'s 
- con 
lobby 
decision 
. need to 
reorganize 
boundaries 
Dept.L.G. 
•f Other 
Depts 
, but 
sometimes 
wrong 
advice 
1^ 
Ombudsman 
. but not 
appropriate 
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Perhaps the most comprehensive single reply came from a 
Clerk who said: 
"I have ticked both (a) and (b) as I feel that they 
best fit the scene I have experienced, e.g, 
(a) No contact between Officers but formal Council 
contacts excellent, 
(b) Good contact between Officers but forraal 
Council contact impossible, 
(c) Both forms of contact excellent, 
(d) Both forms of contact impossible. 
The situation in (c) is the most desirable as 
business between authorities can be transacted 
speedily and effectively. 
In the varying forms there is always a means of 
establishing contact, even in (d) there is always 
tlie possibility of an informal contact — say 
Officer to Alderman that can open up a dialogue and 
lead to some form of understanding between 
Councils, 
Generally proposals between Councils are aired 
fully on an informal basis either before or after 
the first formal discussions on the matter." 
Sources. 
Interviews with the Mayors/Chairmen, Clerks, and 
Planners of Queensland local authorities, 
July-November, 1982, 
Bowman, Margaret (1976) Loc a1 Government in the 
Australian States. An Urban Paper of the 
Department of Environment, Housing and Community 
Developm.ent. Canberra; A.G.P.S, 
Great Britain. Royal Commission on Local Government 
in England (1969) Report of the Com.mission, 
1966-1969. (The Redcliffe-Maud Report). London; 
H.M.S.O. (Cmd 4040). 
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Howe, Elizabeth (1980) "Role Choices of Urban 
Planners." Journal of the American Planning 
Association. Vol.4^ No„4. (October), 
pp.398-4057 
Jones M.A. (19 77) Organisational and Social Planning 
in Australian Loc a 1 Government. Richmond, Vic; 
Heinemann. 
Jones M.A. (1981) 
Challenges for the Eighties 
Hargreen. 
Local Government and the People; 
West Melbourne; 
Kochan, Thomas A., Huber, George P. and Cummings, 
L.L. (1975) "Determinants of Intra<3rganizational 
Conflict in Collective Bargaining in the Public 
Sector." Administrative Science Quarterly, 
Vol.20, No.l. (March). pp.lO-23.' 
Purdie, D.M. (1976) Local Government in Australia; 
Reformation or Regression? 
Company. 
Sydney; The Law Book 
Tucker, J.D. et_ aj^  (19 81) Loca_l Go-.^ ernm.ent in 
Oueensl.and Vol . I C a n b ? *•" r a * i 1 1 ~. n 
Institute of Urban Studies.(AIUS Publication 
No.94). 
Tucker, J.D. e_t a_l (1982) Loc a 1 Government in 
Queensland. Vol. IT. Canberra; Australian 
Institute of Urban Studies. (A.I.U.S. 
Publication No.104). 
Questionnaire page 1 
LOCAL GOVERNMFpiT SURVEY PP^ 
ag( 
( A l l ansv/ers are s t r i c t l y c o n f i d e n t i a l 
How long hove you worked i n (a) L o c a l Government? 
(b) This Loca l A u t h o r i t y ? 
(c) This p o s i t i o n ? 
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Years 
Yeors 
Years. 
What is your current position? 
Below are a list of some of the general responsibilities of all Queensland Local 
Authorities. Please indicote with a tick in the appropriate column (1 to 5) how 
important, as a person in your current position, you feel each to be: 
Least to most important 
provide good rule and government 
represent the wishes of the electorate 
use funds wisely and efficiently ....^ ...... . 
provide, adequate local works and services... 
implement State Government policies......... 
represent all the Area's inhabitants 
bolcnce conflicting community interests 
provide a safe attractive town environment.. 
promote local development and jobs 
other (please state) . . . 
^ 
1 2 3 .~nr-i 
{ 
I 
! 
1 
No 
Opinion 
Do you feel thot a senior town planning officer's professional responsibilities 
ever conflict with his responsibilities to his Council as his emplover (tick one box) 
I 
(a) Never (b) Seldom (c) Sometimes (d) OftenL. No OpinionI 
If you have answered (b), (c) or (d) 
In what kind of situation does this 
happen? 
r-
>age 50 
Could you please indicate with a tick in the appropriate box those groups 
arid people /ou think^should be involved in (a) giving odvice on oiajor town 
planning matters to the Council and (b) making decisions on major town planning 
matters: 
(Leave the box blonk if you feel they should not give advice or moke 
decisions or if you have no opinion). 
ond/or 
Yes: should Yes: should 
give advice make decisions 
Loccl Authority Councillors , 
Local Authority Town Planning Staff.., 
Other Local Authority Technical Staff. 
The Local Government Court , 
The State Local Government Department 
The f.'inister for Local Government...., 
State Cabinet 
Local business groups 
Loccl non-business community groups...... 
The Royal Australian Planning Institute, 
Political parties 
Affected individual citizens 
Other (please state) 
None of these 
On the following pages ore five interesting but hypothetical situations which 
concern town planning and which at some time may face individual Local 
Authorities or their staff in Queensland. Vv'hot formal and informal actions 
would you consider, in your professional capacity, if your Council 
was involved? 
Please turn to following pages. 
V/hot formal and informal octirris would /ou cori.^  i.::er., i r. your 
p.'-of ess ioro 1 capacity, if 
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The Local Authority abutting yours has received and advertised on 
application for a 'regional' shopping centre less than half c 
kilometre from your boundary. The Local Authority is likely to 
approve the applicotion, as it needs the financial boost the 
devslopnient represents. The development is likely to ir,crec.-:e the 
demands upon your Council's water, road, and sewerage services. 
Your Council feels there ere already sufficient major shopping facilities 
aval lable. 
"Formal"Act ions: 
Other actions 
Vv'hot formal and ir,f 
professional capacity, if 
fitor-m.-l octicr'is would you consider. 
.n you; 
Your Council is one of three whose Areas are included within the qe 
752 
Thf cctchment of a recently constructed dam providing town water. 
water supply is beuirining to show signs of pollution from land uses 
in the catchment. Development in all three Local Authorities is 
increasing. The water goes to your town, but not to the neighbouring Areas 
"Formal" action: 
Other action: 
y/hat formal and inform.al octions would yv.u consioer, iri your 
professional capacity, if 
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Town Planning Consultants hove been asked by Council to investigate 
policy options available to the Council in the re-developn;ent of an 
older part of your Area. After they reported, Council asked its 
Senior Town Planning Officer to report on the Consultant's proposals. 
He felt that from the Town Planning point of view one option is clearly 
to be recormiended oDove the others; but when his report is first 
debated by Com.mittee or Council it is obvious that they disogree, and 
feel, for other reasons, that another option is preferable. 
v/hot forrriol and informal actions would you consider, in your 
professional capociLy, if 
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D. Your area includes a great deal of first class arable land currently 
being used for rr;arket gardening. The population in your area is 
increasing rapidly and much of the land is subject to applications 
for urban residential development. There is uncertainty over the 
amount of good arable land left in your area and those nearby. 
"Formal"act ions 
Other actions 
Vi/hat formal and inforn^ '-.l ad io-.r would you consider, in your 
professional capacity, if.. 
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E. (i) A large manufacturing plant has indicated that it has informal 
State Governm.ent support for locating in your area. Your 
Council's financial resources are currently stretched to the 
limit and the plant will create heavy demands on local physical 
and social services,- but it will provide about 200 new jobs. If 
approval is giver, now, the plant could be operating in about 
five years, but as yet no formal re-zoning application has been 
mode. (It is not on as-of-right use). 
"Formal" actions 
Other actions 
(ii) Would you support the industry being declored a 'prescribed 
development' in terms of the State Development and Public 
Works Organization Act? (Assuming it is of the appropriate 
type and scale). 
(iii) Why? 
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Do you think that current formal ovenur^s for resolving disputes that may 
arise between Local Authorities ore (tick (a), (b), (c) or (d) below): 
adequate -^  If you felt they ore adequate, could you 
please inoicote what avenues you consider 
ore ovoilable: 
(b) inadequate, but 
informol avenues 
ore best anyway: 
-y If you ticked (b), could you please indicate 
the inform.al avenues you feel are effective: 
(c) generally 
inadequate 
-^ •If you felt they are inadequote, could you 
please indicate whet improvements you think 
could be mode: 
(d) no opinion 
Thonk you for your time and help. 
Please return to John Minnery, 
Department of Planning and Landscape Architecture, 
Q.I.T. 
G.P.O. Box 2434, 
Brisbane, 4001, in the stomped self-addressed envelope, 
Appendix C 
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APPENDIX C: 
URBAN PLANNING IN QUEENSLAND. 
From the point of view of this thesis, there are seven 
main points to be made about urban planning in .Queensland. 
They have all, to a greater or lesser degree, been the 
result of Queensland's historical development. The points 
to note are: 
(a) Australia has three tiers of government. Federal (or 
Commonwealth), State and Local, The Federation v/as 
formed in 1901, when the various States (the original 
Colonies) delegated some of their powers to the 
Commonwealth, The powers delegated were in areas 
thought to be of national importance; the other powers 
remained with the States. Thus, the Australian States 
still maintain a considerable degree of independence 
from the Federal government and from each other. Urban 
planning was not one of the powers delegated to the 
Commonwealth by the States, so the Federal 
governments's role in urban planning is not strong, 
(b) Local government in Queensland, as in other States, is 
in law a creature of the State. Local authorities are 
empowered under the Queensland Local Government Act 
1936-1982 (with the exception of the City of Brisbane, 
V7hich has its ov/n Act, one v/Kich parallels the Local 
Governraent Act), 
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(c) In Queensland, urban planning is essentially soraething 
devolved, for the purposes of impleraentation at any 
rate, frora the State to local authorities, although the 
State still retains overall decision powers. For 
example, town planning schemes have to be approved by 
the State before being put into force, as do town 
planning by-lav/s and regulations, 
(d) Queensland, like other States, was a British colony, 
and like the other States was, and to a liraited extent 
still is, ruled by British law. Queen Elisabeth II is 
the Queen of Queensland as well as of Australia. The 
Governor of Queensland, as the Queen's representative, 
is the titular head of the State (as is the 
Governor-General of Australia), 
(e) Because of this tradition, Queensland urban planning 
has been powerfully influenced by its British 
counterpart over the years, 
(f) Similarly the roles of local authorities derive, though 
with considerable modification, from an earlier British 
model, 
(g) The size of the State, its generally poor 
communications, the richness of its mineral resources, 
and the centralization of administration in Brisbane 
have all influenced local urban planning approaches. 
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The history of urban planning in Queensland is set out 
briefly below, 
Queensland's official European settlement began with 
the arrival of a party of troops and convicts on the 
Redcliffe Peninsula in Moreton Bay in September, 1824, 
Under the leadership of John Oxley they later moved to the 
present site of Brisbane in February, 1825. Eventually the 
area was opened for free settlement, the first allotments 
being advertised for sale in Sydney in 1842, From then 
until Federation in 1901, events in Queensland remained 
under the influence of events in London. Queensland was 
originally part of the Colony of New South Wales, v/hich 
gained a partly representative Legislative Assembly in 
1842. Queensland developed rapidly, although hampered from 
the beginning by vast distances, poor com.munications, and 
the fact that the focus of government and finance was far 
south in Sydney. Brisbane was proclaimed a municipality 
under the New South Wales Municipalities Act in 1859, the 
same year that Queensland was proclaimed a separate colony. 
By 1381, Brisbane's population had grown to 31 000, 
resident in a number of metropolitan local authorities (21 
of these in 1891). A Royal Commission on Local Government 
reported in 1896 and canvassed the idea of a Greater 
Brisbane, soraething v;hich did not take shape until 1925. 
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Before 1855 there had been a number of unsuccessful 
attempts to instigate a system of local government in the 
settled parts of the colony. The 1858 Municipalities Act 
in New South Wales "...contained tv;o principles which were 
to strongly influence the development of local governm.ent 
in Queensland, namely, the 'voluntary' method of 
incorporation and the 'endo^ -nnent' of rate revenues from the 
colonial treasury." (Tucker e_t aJL 1981, p.76), "Almost 
frora the beginning of local government in Queensland the 
Government indicated that it did not consider that local 
governments, and especially the Brisbane Municipal Council, 
had the resources or competence to develop and operate the 
large public utilities, or that they should be given 
control over all recreation reserves and cemeteries." 
(Tucker et, al 1981, p.77), This paternalistic attitude 
remains; but the "endov/ment" now derives from the Federal 
treasury, distributed through the State. 
The period from about the turn of the century until 
1936 saw many changes. In Britain there v/as a growing 
interest in the planning of towns, leading ti:^  the Housing 
and Town Planning Acts of 1909 and 1919. The Garden Cities 
and Town Planning Association v/as for.med in 1898, 1913 saw 
the Imperial Health and Town Planning Conference, attended 
by a number of people from Australia. Australian interest 
was reinforced through a lecture tour by W.R. Davidge in 
1914, under the auspices of the Garden Cities and Town 
Planning Association, to such an extent that Town and 
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Country Planning Associations were formed in Victoria, 
South Australia and Queensland in 1914. Charles C. Reade, 
a New Zealand journalist and member of the Garden Cities 
and Town Planning Association gave another lecture tour in 
1915, and later became Town Planner to the South Australian 
State governraent. A Town Planning Conference v/as held in 
Adelaide in 1917, the Second Town Planning Conference in 
Brisbane in 1918, 
Allied with these events v/as a review of Queensland 
local governeraent, many of the m.ooted changes being 
initiated under the Labor Party which came to pov/er in 
Queensland in 1915. The position of the Mavor/Chairman was 
strengthened and the basis of the franchise amended. 
Public utilities were put under the direction of local 
authorities, and in 1917 an unsuccessful atterapt v.'as m.ade 
to amalgam.ate Brisbane's various municipalities into one 
Greater Brisbane. A major review of local government 
legislation led, later, to the 1936 Local Governm.ent Act. 
The City of Brisbane Act of 1924, which came into 
force in 1925, created a single unified local authority 
covering 375 square miles, v/ith a population of 240 GOG 
people. This also set the scene for the separation of 
legislation covering the City of Brisbane from that 
covering the other local authorities in the State. Mr W.J. 
Earlc v/as appointed the first Town Planner, the first local 
authority town planner in Australia. 
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The fortunes of both local governraent and urban 
planning in Queensland have fluctuated considerably since 
then. The first town plan in the State, in Mackay, was not 
approved until 1934. In Brisbane, the town planner's post 
was soon abolished and his responsibilities corabined with 
those of the City Architect, A Civic Survey completed in 
1939 led to zoning ordinances being prepared in 1944. 
Currently urban planning in Queensland occurs under 
two main legal instrum.ents: the City of Brisbane Tov/n 
Planning Act 1965-1982, which covers only the City of 
Brisbane, and sections of the Local Governraent Act 
1936-1982, The tv/o instrum.ents are sim.ilar, but by no 
means identical. The Local Governraent Court v/as 
established under the City of Brisbane Town Planning Act, 
but has jurisdiction over revelant m.atters affecting all 
the State's local authorities. 
Local authority urban planning pov/er is modified by 
powers granted to other bodies under other State 
legislation, particularly the Mining Warden's Court and the 
Co-ordinator General's Department (recently incorporated 
into the Premier's Department), 
In general terras, the urban planning function in the 
State is a raatter for local authorities, at least in the 
first instance. They prepare town planning scheraes, 
adrainister them, pass by-laws and regulations, and are the 
first line of approach for applications for amendments. 
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But this is all in terms of powers given, and amended by, 
the State; and with the State having the final say in 
approving or rejecting schemes, by-laws, and regulations. 
Urban planning initiatives have, however, generally come 
from local authorities. The use of Strategic Plans, 
Development Control Plans, and the like have generally been 
at the instigation of local authorities, particularly the 
Brisbane City Council, although it is the State which gives 
them legal force. 
Regional planning is almost non-existent, although the 
Co-ordinator General has regional planning powers. 
Regional Coordination Councils existed in lav; from. 1971 and 
in practice from 1974 until unceremoniously done av/ay v\/ith 
in 1977. They v/ere formed in term.s of the State 
Development Regional Planning and Public Works Organization 
Act 1971, the "Co-ordinator General's Act", 
In sum.m.ary, the im.plementation of urban planning and 
the control of land uses are responsibilities of local 
authorities, although the control of urban planning itself 
is a function of the State government. Most professional 
urban planners work in local authorities, or consult to 
local authorities; the main task of the Town Planning 
Branch of the Local Governraent Department, which 
administers the relevant parts of the Local Government Act, 
is advising local authorities and vetting their proposals. 
Some functions which would normally be considered part of 
urban planning (e.g., regional planning, or the design of 
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canal estates) are wholly or partly under the jurisdiction 
of other State bodies. 
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